SCIENCES

waid | eveneene THE NATIONAL ACADEMIES PRESS
This PDF is available at http://nap.edu/24928 SHARE m

Proactive Policing: Effects on Crime and Communities

)¢
P[]Ii(:ing DETAILS

408 pages | 6 x 9 | PAPERBACK
ISBN 978-0-309-46713-1 | DOI 10.17226/24928

Effects on Crime and Communities.
]

CONTRIBUTORS

David Weisburd and Malay K. Majmundar, Editors; Committee on Proactive Policing:
Effects on Crime, Communities, and Civil Liberties; Committee on Law and
Justice; Division of Behavioral and Social Sciences and Education; National

FIND RELATED TITLES Academies of Sciences, Engineering, and Medicine

Visit the National Academies Press at NAP.edu and login or register to get:

Access to free PDF downloads of thousands of scientific reports

10% off the price of print titles

Email or social media notifications of new titles related to your interests

Special offers and discounts

Distribution, posting, or copying of this PDF is strictly prohibited without written permission of the National Academies Press.
(Request Permission) Unless otherwise indicated, all materials in this PDF are copyrighted by the National Academy of Sciences.

Copyright © National Academy of Sciences. All rights reserved.


http://cart.nap.edu/cart/cart.cgi?list=fs&action=buy%20it&record_id=24928&isbn=978-0-309-46713-1&quantity=1
http://www.nap.edu/related.php?record_id=24928
http://www.nap.edu/reprint_permission.html
http://nap.edu
http://api.addthis.com/oexchange/0.8/forward/facebook/offer?pco=tbxnj-1.0&url=http://www.nap.edu/24928&pubid=napdigops
http://www.nap.edu/share.php?type=twitter&record_id=24928&title=Proactive+Policing%3A+Effects+on+Crime+and+Communities
http://api.addthis.com/oexchange/0.8/forward/linkedin/offer?pco=tbxnj-1.0&url=http://www.nap.edu/24928&pubid=napdigops
mailto:?subject=null&body=http://nap.edu/24928

Proactive Policing: Effects on Crime and Communities

Proactive
Policing

Effects on Crime and Communities

Committee on Proactive Policing:
Effects on Crime, Communities, and Civil Liberties

David Weisburd and Malay K. Majmundar, Editors
Committee on Law and Justice

Division of Behavioral and Social Sciences and Education

A Consensus Study Report of

The National Academies of
SCIENCES « ENGINEERING - MEDICINE

THE NATIONAL ACADEMIES PRESS
Washington, DC

www.nap.edu

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

THE NATIONAL ACADEMIES PRESS 500 Fifth Street, NW  Washington, DC 20001

This activity was supported by a Grant from the Laura and John Arnold Foundation
and Grant No. 2016-IJ-CX-0001 with the National Institute of Justice of the U.S.
Department of Justice, and with additional support from the National Academy of
Sciences Presidents’ Fund. Any opinions, findings, conclusions, or recommendations
expressed in this publication do not necessarily reflect the views of any organization
or agency that provided support for the project.

International Standard Book Number-13: 978-0-309-46713-1
International Standard Book Number-10: 0-309-46713-6
Library of Congress Control Number: 2017961947

Digital Object Identifier: https://doi.org/10.17226/24928

Additional copies of this publication are available for sale from the National Acad-
emies Press, 500 Fifth Street, NW, Keck 360, Washington, DC 20001; (800) 624-
6242 or (202) 334-3313; http://www.nap.edu.

Copyright 2018 by the National Academy of Sciences. All rights reserved.

Printed in the United States of America

Suggested citation: National Academies of Sciences, Engineering, and Medicine.

(2018). Proactive Policing: Effects on Crime and Communities. Washington, DC:
The National Academies Press. doi: https://doi.org/10.17226/24928.

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

The National Academies of
SCIENCES * ENGINEERING + MEDICINE

The National Academy of Sciences was established in 1863 by an Act of
Congress, signed by President Lincoln, as a private, nongovernmental institu-
tion to advise the nation on issues related to science and technology. Members
are elected by their peers for outstanding contributions to research. Dr. Marcia
McNutt is president.

The National Academy of Engineering was established in 1964 under the char-
ter of the National Academy of Sciences to bring the practices of engineering
to advising the nation. Members are elected by their peers for extraordinary
contributions to engineering. Dr. C. D. Mote, Jr., is president.

The National Academy of Medicine (formerly the Institute of Medicine) was
established in 1970 under the charter of the National Academy of Sciences to
advise the nation on medical and health issues. Members are elected by their
peers for distinguished contributions to medicine and health. Dr. Victor J. Dzau
is president.

The three Academies work together as the National Academies of Sciences, En-
gineering, and Medicine to provide independent, objective analysis and advice
to the nation and conduct other activities to solve complex problems and inform
public policy decisions. The National Academies also encourage education and
research, recognize outstanding contributions to knowledge, and increase public
understanding in matters of science, engineering, and medicine.

Learn more about the National Academies of Sciences, Engineering, and Medi-
cine at www.nationalacademies.org.

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

The National Academies of
SCIENCES * ENGINEERING * MEDICINE

Consensus Study Reports published by the National Academies of Sciences, En-
gineering, and Medicine document the evidence-based consensus on the study’s
statement of task by an authoring committee of experts. Reports typically
include findings, conclusions, and recommendations based on information gath-
ered by the committee and the committee’s deliberations. Each report has been
subjected to a rigorous and independent peer-review process and it represents
the position of the National Academies on the statement of task.

Proceedings published by the National Academies of Sciences, Engineering, and
Medicine chronicle the presentations and discussions at a workshop, symposium,
or other event convened by the National Academies. The statements and opin-
ions contained in proceedings are those of the participants and are not endorsed
by other participants, the planning committee, or the National Academies.

For information about other products and activities of the National Academies,
please visit www.nationalacademies.org/about/whatwedo.

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

COMMITTEE ON PROACTIVE POLICING: EFFECTS ON
CRIME, COMMUNITIES, AND CIVIL LIBERTIES

David Weisburd (Chair), Department of Criminology, Law and Society,
George Mason University; Institute of Criminology, The Hebrew
University of Jerusalem

Hassan Aden, The Aden Group, Alexandria, VA

Anthony A. Braga, School of Criminology and Criminal Justice,
Northeastern University

Jim Bueermann, Police Foundation, Washington, DC

Philip J. Cook, Sanford School of Public Policy, Duke University

Phillip Atiba Goff, John Jay College of Criminal Justice, The City
University of New York; Center for Policing Equity, New York, NY

Rachel A. Harmon, School of Law, University of Virginia

Amelia Haviland, Heinz College of Information Systems and Public
Policy, Carnegie Mellon University

Cynthia Lum, Department of Criminology, Law and Society, George
Mason University

Charles Manski, Department of Economics, Northwestern University

Stephen Mastrofski, Department of Criminology, Law and Society,
George Mason University

Tracey Meares, School of Law, Yale University

Daniel Nagin, Heinz College of Information Systems and Public Policy,
Carnegie Mellon University

Emily Owens, School of Social Ecology, University of California, Irvine

Steven Raphael, Goldman School of Public Policy, University of
California, Berkeley

Jerry Ratcliffe, Department of Criminal Justice, Temple University

Tom Tyler, School of Law, Yale University

Malay K. Majmundar, Study Director
Emily Backes, Program Officer
Leticia Garcilazo Green, Senior Program Assistant

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

COMMITTEE ON LAW AND JUSTICE

Jeremy Travis (Chair), Criminal Justice Department, Laura and John
Arnold Foundation

Ruth D. Peterson (Vice-Chair), Criminal Justice Research Center, Ohio
State University

Kimberlé W. Crenshaw, UCLA School of Law, University of California,
Los Angeles

John J. Donohue III, Stanford Law School, Stanford University

Mark S. Johnson, Department of Community and Family Medicine,
Howard University

Mark A.R. Kleiman, Marron Institute of Urban Management, Crime and
Justice Program, New York University

James P. Lynch, Department of Criminology and Criminal Justice,
University of Maryland

Daniel S. Nagin, Department of Public Policy and Statistics, Heinz
College, Carnegie Mellon University

Anne Morrison Piehl, Department of Economics and Program in Criminal
Justice, Rutgers University

Steven Raphael, Goldman School of Public Policy, University of
California, Berkeley

Laurie O. Robinson, Department of Criminology, Law and Society,
George Mason University

Cynthia Rudin, Computer Science Department and the Electrical and
Computer Engineering Department, Duke University

Sally S. Simpson, Department of Criminology and Criminal Justice,
University of Maryland

Susan B. Sorenson, School of Social Policy and Practice, University of
Pennsylvania

Linda A. Teplin, Feinberg School of Medicine, Department of Psychiatry
and Behavioral Sciences, Northwestern University

Bruce Western, Department of Sociology, Harvard University

Cathy Spatz Widom, Department of Psychology, John Jay College and the
Graduate Center, The City University of New York

Kathi L. Grasso, Board Director

Malay K. Majmundar, Associate Board Director
Emily Backes, Program Officer

Tina M. Latimer, Program Coordinator

Leticia Garcilazo Green, Senior Program Assistant

vi

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

Acknowledgments

his Consensus Study Report on the evidence regarding the conse-

quences of different forms of proactive policing for crime and disor-

der, discriminatory application, legality, and community reaction and
receptiveness was prepared at the request of the National Institute of Justice
and the Laura and John Arnold Foundation. In response to that request,
the National Academies of Sciences, Engineering, and Medicine appointed
the Committee on Proactive Policing: Effects on Crime, Communities, and
Civil Liberties (under the standing Committee on Law and Justice [CLA]J])
to carry out the task. Fifteen prominent scholars representing a broad array
of disciplines—including criminology, law, psychology, statistics, political
science, and economics—as well as two noted police practitioners were
included on the committee, which met six times over a 2-year period.

This report would not have been possible without the contributions of
many people. Special thanks go to the members of the study committee,
who dedicated extensive time, thought, and energy to the project. Thanks
are also due to consultants Joshua Correll (University of Colorado Boulder)
and Jillian Swencionis (Center for Policing Equity) for their important con-
tributions on issues relating to racial bias.

In addition to its own research and deliberations, the committee re-
ceived input from several outside sources: academic experts who served as
discussants for presentations by committee members; police practitioners
and community representatives who participated in roundtables and webi-
nars; and commissioned papers.

The committee’s February and April 2016 meetings included open ses-
sions at which experts commented on members’ presentations. We thank

vii

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

viii ACKNOWLEDGMENTS

Claudine Gay (Harvard University), Amanda Geller (New York University),
and Ruth Peterson (Ohio State University) for their discussant comments
on “Evidence on Disparity/Discrimination/Racial Bias;” John MacDonald
(University of Pennsylvania) and John Pepper (University of Virginia) for
their discussant comments on “Evidence on the Impact of Proactive Policing
on Crime and Disorder;” Robert Sampson (Harvard University) and Anne
Piehl (Rutgers University) for their discussant comments on “Evidence on
the Community Effects of Proactive Policing;” and David Sklansky (Stan-
ford Law School) and Geoffrey Alpert (University of South Carolina) for
their discussant comments on “Law and Legality.”

The committee’s April 2016 meeting also included an open session for
a police practitioner roundtable and a community representatives’ round-
table. For that practitioners’ roundtable, we thank police chief Art Acevedo
(Austin, Texas), police chief Debora Black (Glendale, Arizona), retired police
chief Jane Castor (Tampa, Florida), sheriff Bob Gualtieri (Pinellas County,
Florida), police commissioner Robert Haas (Cambridge, Massachusetts), and
retired police superintendent Ronal Serpas (New Orleans, Louisiana).

For the community roundtable, we thank John DeTaeye, Collaborative
Solutions for Communities (Washington, DC); Jin Hee Lee, NAACP Legal
Defense and Educational Fund (New York City); Joseph Lipari, Citizen Re-
view Board (Syracuse, New York); and Julia Ryan, Local Initiatives Support
Corporation (Washington, D.C.).

The committee’s two public webinars, held in June 2016, were on
the topic of “Community Perspectives on Proactive Policing—Black Lives
Matter.” We thank Alicia Garza, National Domestic Workers Alliance,
and Brittany N. Packnett, Teach for America, for their participation in and
contributions to the webinars.

The committee also gathered information through several commis-
sioned papers. We thank Geoffrey Alpert (University of South Caro-
lina) for “Police Use of Force and its Relationship to Proactive Policing,”
Elizabeth Hinton (Harvard University) for “The Broader Context of Race
and Policing,” and Samuel Walker (University of Nebraska) for “History
of Proactive Policing Strategies.”

Several staff members of the National Academies also made significant
contributions to the report. Emily Backes provided valuable research, writ-
ing assistance, and played an important role in helping to draft portions
of the report. Leticia Garcilazo Green made sure that the committee meet-
ings ran smoothly, assisted in preparing the manuscript, and provided key
administrative and logistical support throughout the project. Thanks are
also due to Kirsten Sampson-Snyder for managing the report review pro-
cess; Yvonne Wise for managing the report production process; and Kathi
Grasso, director of CLA]J, for providing overall guidance and oversight. We
also thank Robert Katt for skillful editing.

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

ACKNOWLEDGMENTS ix

This Consensus Study Report was reviewed in draft form by individuals
chosen for their diverse perspectives and technical expertise. The purpose of
this independent review is to provide candid and critical comments that will
assist the National Academies in making each published report as sound as
possible and to ensure that it meets the institutional standards for quality,
objectivity, evidence, and responsiveness to the study charge. The review
comments and draft manuscript remain confidential to protect the integrity
of the deliberative process.

We thank the following individuals for their review of this report:
Robert D. Crutchfield, Department of Sociology, University of Washing-
ton; John E Dovidio, Department of Psychology, Yale University; Lorraine
Mazerolle, School of Social Science, The University of Queensland; John V.
Pepper, Department of Economics, University of Virginia; Ruth D. Peterson,
Department of Sociology (emerita), Ohio State University; Donald W. Pfaff,
Laboratory of Neurobiology and Behavior, Rockefeller University; Sue
Rahr, Criminal Justice Training Commission, Burien, Washington; Nancy
M. Reid, Department of Statistical Sciences, University of Toronto; Jennifer
Richeson, Department of Psychology, Yale University; Robert J. Sampson,
Department of Sociology, Harvard University; Lawrence W. Sherman,
Cambridge Police Executive Programme, Institute of Criminology, Univer-
sity of Cambridge and Department of Criminology and Criminal Justice,
University of Maryland; Wesley G. Skogan, Institute for Policy Research,
Northwestern University; Christopher Slobogin, School of Law, Vanderbilt
University; Darrel W. Stephens, Major Cities Chiefs Association; and David
R. Williams, Department of Social and Behavioral Sciences, T.H. Chan
School of Public Health, Harvard University.

Although the reviewers listed above provided many constructive com-
ments and suggestions, they were not asked to endorse the conclusions or
recommendations of this report, nor did they see the final draft of the report
before its release. The review of this report was overseen by John Monahan,
School of Law, University of Virginia, and Ellen Wright Clayton, Center for
Biomedical Ethics and Society, Vanderbilt University. They were responsible
for making certain that an independent examination of this report was car-
ried out in accordance with the standards of the National Academies and
that all review comments were carefully considered. Responsibility for the
final content rests entirely with the authoring committee and the National
Academies.

David Weisburd, Chair

Malay K. Majmundar, Study Director

Committee on Proactive Policing;:

Effects on Crime, Communities, and Civil Liberties

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

Contents

Summary

1 Introduction
Charge to the Study Committee, 19
The Origins of Proactive Policing, 19
Professional Reform in the 20th Century, 23
The Challenge to the Standard Model of Policing, 25
The Emergence of Modern Proactive Policing, 29
The Committee’s Definition of “Proactive Policing,” 30
Assessing the Evidence, 33
Organization of the Report, 37
Conclusion, 39

2 The Landscape of Proactive Policing

Strategies for a Place-Based Approach, 43
Hot Spots Policing, 46
Predictive Policing, 49
Closed Circuit Television, 51

Strategies for a Problem-Solving Approach, 52
Problem-Oriented Policing, 53
Third Party Policing, 54

Strategies for a Person-Focused Approach, 57
Focused Deterrence, 58
Stop, Question, and Frisk, 60

xi

Copyright National Academy of Sciences. All rights reserved.

15

41


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

xii

Strategies for a Community-Based Approach, 61
Community-Oriented Policing, 63
Procedural Justice Policing, 65
Broken Windows Policing, 70

The Diffusion of Proactive Policing Across American Cities, 73

Conclusion, 79

Law and Legality
Fourth Amendment, 83
Legal Overview, 83
Deterrence-Oriented Proactive Strategies, 85
Place-Based Strategies, 90
Third Party Policing, 93

Equal Protection and Statutes Prohibiting Discrimination, 95

Legal Overview, 95
Deterrence-Oriented Proactive Strategies, 98
Predictive Policing Strategies, 100
Empirical Evidence on Proactive Policing and Illegal Police
Behavior, 101
Legal Mechanisms for Challenging Proactive Policing, 103
Other Legal Standards and Values, 108
Community-Based Policing, 111
Conclusion, 116

Impacts of Proactive Policing on Crime and Disorder
Mechanisms for Prevention, 119
Place-Based Strategies, 122

Hot Spots Policing, 122

Predictive Policing, 129

Closed Circuit Television, 132
Problem-Solving Strategies, 135

Problem-Oriented Policing, 135

Third Party Policing, 139
Person-Focused Strategies, 142

Focused Deterrence, 142

Stop, Question, and Frisk, 148
Community-Based Strategies, 151

Community-Oriented Policing, 151

Procedural Justice Policing, 155

Broken Windows Policing, 163
Conclusion, 168

Place-Based Proactive Strategies, 173

Copyright National Academy of Sciences. All rights reserved.

CONTENTS

81

119


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

CONTENTS xiii

Problem-Solving Proactive Strategies, 174
Person-Focused Proactive Strategies, 175
Community-Based Proactive Strategies, 175

5 Community Reaction to Proactive Policing: The Impact of
Place-Based, Problem-Solving, and Person-Focused Approaches 177
What Do We Mean By Community Impacts?, 179
A Model of the Effects of Proactive Policing on Community

Outcomes, 179
Place-Based Interventions, 181
Problem-Solving Interventions, 188
Person-Focused Interventions, 195
Collateral Consequences for Society of Proactive Policing, 202
Impact of Proactive Policing Practices on Health and
Development, 203
Impact of Proactive Policing on Civic and Institutional
Engagement, 206
Conclusion, 208
Place-Based Proactive Strategies, 208
Problem-Solving Proactive Strategies, 209
Person-Focused Proactive Strategies, 209

6 Community-Based Proactive Strategies: Implications for
Community Perceptions and Cooperation 211
Community-Oriented Policing, 212

Community-Oriented Policing’s Impacts on Community
Evaluations of the Police, 216
Community-Oriented Policing Impacts on Orientations to the
Police, 218
Community-Oriented Policing Impacts on Cooperation and
Collective Efficacy, 219
Long-Term Effects of Community-Oriented Policing, 222
Environmental Conditions, 223
Broken Windows Policing, 224
The Impact of Broken Windows Policing on Fear of Crime and
Collective Efficacy, 225
Procedural Justice, 227
Antecedents of Perceived Legitimacy, 229
General Evidence on the Procedural Justice Logic Model
Outside of Policing, 232
The Specific Features of Procedural Justice That Shape
Perceived Legitimacy, 236

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

Xiv

CONTENTS
Evidence on Procedural Justice in Policing, 239
Procedural Justice and Police Practice, 245
Conclusion, 246
Racial Bias and Disparities in Proactive Policing 251

Measuring Disparities, Bias, and the Motivations for Bias:
Issues and Challenges, 254
Counterfactual-Based Measures of Bias, 256
Benchmark Measures of Bias, 256
Outcome-Based Measures of Bias, 257
Historical Background on Racial Disparities, Bias, and Animus in
Policing, 263
Racial Animus in Federal, State, and Local Policies, 265
Racial Disparities in Federal, State, and Local Policies, 266
Law Enforcement Resistance to the Civil Rights Movement, 268
Racial Disparities in Criminal Justice Contact Driven by
Federal Policy, 268
Potential Reasons Why Modern Proactive Policing May Be
Associated with Disparities and Bias, 275
Evidence from Psychological Science on Racial Bias in Policing, 276
The Psychological Science of Bias, 277
Evidence from Studies of Racial Bias in Law Enforcement, 280
Risk and Protective Factors for Bias in Proactive Policing, 283
Risk Factors for Biased Behavior, 284
Protective (bias-reducing) Factors for Biased Behavior, 286
Evidence from Criminology, Economics, and Sociology on
Racial Bias in Policing, 288
Comparisons of Racial Composition of Police~Citizen
Interactions to Alternative Population Benchmarks, 288
Outcome Tests for Racial Disparities in Treatment, 294
Conclusion, 297

Conclusions and Implications for Policy and Research 303
Law and Legality, 305
Crime and Disorder, 306
Place-Based Strategies, 307
Problem-Solving Strategies, 309
Person-Focused Strategies, 310
Community-Based Strategies, 312
Community Impacts, 314
Place-Based, Problem-Solving, and Person-Focused
Interventions, 314
Community-Based Interventions, 316

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

CONTENTS

Racial Bias and Disparities, 318
Policy Implications, 321
Research Gaps, 325
Improving the Quality of Data and Research on
Proactive Policing, 326
Proactive Policing and the Law, 329
Crime-Control Impacts of Proactive Policing, 330
Community Impacts of Proactive Policing, 331
Racial Bias and Disparities in Proactive Policing, 332
The Future of Proactive Policing, 334

References
Appendixes

A Perspectives from the Field
B Biographical Sketches of Committee Members

Copyright National Academy of Sciences. All rights reserved.

XU

335

375
383


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

Boxes, Tables, and Figure

BOXES

2-1 Hot Spots Policing in Sacramento, California, 49

2-2  Problem-Oriented Policing in Jacksonville, Florida, 55

2-3  Third Party Policing in Oakland, California, 56

2-4  Focused Deterrence in Boston: Operation Ceasefire, 59

2-5 Stop, Question, and Frisk in Philadelphia, 62

2-6 Community-Oriented Policing in Chicago, 67

2-7 Procedural Justice Policing in King County, Washington, 70
2-8 Broken Windows Policing in New York City, 73

6-1 The Elements of Procedural Justice, 230

7-1 The Infra-Marginality Problem, 259
7-2 Limitations of Outcome-Based Methodological Approaches, 262

TABLES
S-1 Four Approaches to Proactive Policing, 2
2-1 Four Approaches to Proactive Policing, 44

2-2  Percentage of Responding Agencies Using a Proactive Policing
Practice, by Principal Crime Type Associated with a Hot Spot, 48

xXvii

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing:

xXviil

2-3

2-4

2-5

2-6

2-7

4-1

6-1

5-1

Effects on Crime and Communities

BOXES, TABLES, AND FIGURE

Prevalence of Use of Community-Policing Practices by

North American Police Agencies Responding to the 2014
MCCA Survey, 66

Innovations Adopted by Departments, with and without Formal
Policy, from the 2013 NPRP Survey (n# = 76), 74

Prevalence of Use of Proactive Policing Strategies by Percentage of
Agencies Responding to the 2012 Future of Policing Survey

(n =200), 75

Police Departments in 2007: (1) Using Computers for Hot Spot
Identification, (2) Using Community-Policing Officers, (3) with
Separate Full-Time Community-Policing Units, 76

Police Departments in 2013 with Community-Policing Mission
Components, 77

Strength of Evidence on Crime-Prevention Effectiveness: Summary
of Proactive Policing Strategies, 170

Community-Focused Elements in Community-Oriented Policing
Interventions, 214

Racial/Ethnic Composition of Law Enforcement in the
United States, 272

FIGURE

Logic model of proactive policing effects on community
outcomes, 180

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

Summary

roactive policing, as a strategic approach used by police agencies to
prevent crime, is a relatively new phenomenon in the United States. It
developed from a crisis in confidence in policing that began to emerge
in the 1960s because of social unrest, rising crime rates, and growing
skepticism regarding the effectiveness of standard approaches to policing.
In response, beginning in the 1980s and 1990s, innovative police practices
and policies that took a more proactive approach began to develop. This
report uses the term “proactive policing” to refer to all policing strategies
that have as one of their goals the prevention or reduction of crime and
disorder and that are not reactive in terms of focusing primarily on uncov-
ering ongoing crime or on investigating or responding to crimes once they
have occurred. Specifically, the elements of proactivity include an emphasis
on prevention, mobilizing resources based on police initiative, and target-
ing the broader underlying forces at work that may be driving crime and
disorder. This contrasts with the standard model of policing, which involves
an emphasis on reacting to particular crime events after they have occurred,
mobilizing resources based on requests coming from outside the police
organization, and focusing on the particulars of a given criminal incident.
Proactive policing is distinguished from the everyday decisions of po-
lice officers to be proactive in specific situations and instead refers to a
strategic decision by police agencies to use proactive police responses in a
programmatic way to reduce crime. Today, proactive policing strategies are
used widely in the United States. They are not isolated programs used by
a select group of agencies but rather a set of ideas that have spread across
the landscape of policing.
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PROACTIVE POLICING

TABLE S-1 Four Approaches to Proactive Policing

Place-Based
Approach

Problem-
Solving
Approach

Person-
Focused
Approach

Community-Based
Approach

Logic Model
for Crime
Prevention

Policing
Strategies

Primary
Objective

Key Ways to
Accomplish
Objective

Capitalize on
the evidence

for the
concentration
of crime at
microgeographic
places

Hot spots
policing,
predictive
policing, CCTV

Prevent crime in
microgeographic
places

Identification of
crime hot spots
and application
of focused
strategies

Use a problem-
oriented
approach,
which seeks

to identify
problems as
patterns across
crime events
and then
identify the
causes of those
problems

Draw upon
solutions
tailored to
the problem
causes, with
attention to
assessment

Problem-
oriented
policing, third
party policing

Solve recurring
problems to
prevent future
crime

Scan and
analyze crime
problems,
identify
solutions and
assess them

(SARA model)

Capitalize on
the strong
concentration
of crime
among a small
proportion of
the criminal
population

Focused
deterrence;
repeat offender
programs;
stop, question,

and frisk

Prevent and
deter specific
crimes by
targeting
known
offenders

Identification
of known
high-rate
offenders and
application of
strategies to
these specific
offenders

Capitalize on
the resources
of communities
to identify and
control crime

Community-
oriented policing,
procedural justice
policing, broken
windows policing

Enhance collective
efficacy and
community
collaboration with
police

Develop
approaches
that engage the
community or
that change
the way police
interact with
citizens
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SUMMARY 3

The United States has once again been confronted by a crisis of confi-
dence in policing. Instances of perceived or actual police misconduct have
given rise to nationwide protests against unfair and abusive police prac-
tices. Although this report is not intended to respond directly to the crisis
of confidence in policing that can be seen in the United States today, it is
nevertheless important to consider how proactive policing strategies may
bear upon this crisis. It is not enough to simply identify “what works” for
reducing crime and disorder; it is also critical to consider issues such as how
proactive policing affects the legality of policing, the evaluation of the po-
lice in communities, potential abuses of police authority, and the equitable
application of police services in the everyday lives of citizens.

To that end, the National Institute of Justice and the Laura and John
Arnold Foundation asked the National Academies of Sciences, Engineering,
and Medicine to review the evidence and discuss the data and methodologi-
cal gaps on (1) the effects of different forms of proactive policing on crime;
(2) whether they are applied in a discriminatory manner; (3) whether they
are being used in a legal fashion; and (4) community reaction. The Com-
mittee on Proactive Policing: Effects on Crime, Communities, and Civil
Liberties was appointed by the National Academies to carry out this task.

The committee made a decision to prioritize proactive policing strate-
gies that are commonly applied in U.S. police agencies; cutting-edge strate-
gies that, though not yet widely adopted, represent important new methods
for preventing crime; and strategies that raise concerns about biased or
abusive outcomes. In the context of this report, proactive policing is re-
garded as a strategic concern and refers to the policy decisions of depart-
ments regarding the means and goals of policing and not to the individual
actions of officers.

Proactive policing has taken a number of different forms over the past
two decades, and these variants often overlap in practice. The four broad
approaches for proactive policing described in this report are (1) place-
based interventions, (2) problem-solving interventions, (3) person-focused
interventions, and (4) community-based interventions. Table S-1 summa-
rizes the four approaches and the strategies they encompass. The rest of this
summary discusses the consequences of these approaches for law and legal-
ity, crime and disorder, community reactions, and racial bias and disparities.

LAW AND LEGALITY

However effective a policing practice may be in preventing crime, it is
impermissible if it violates the law. The most important legal constraints
on proactive policing are the Fourth Amendment to the U.S. Constitution,
the Equal Protection Clause (of the Fourteenth Amendment), and related
statutory provisions.
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Although proactive policing strategies do not inherently violate the
Fourth Amendment, any proactive strategy could lead to Fourth Amend-
ment violations! to the degree that it is implemented by having officers
engage in stops, searches, and arrests that violate constitutional standards.
This risk is especially relevant for stop, question, and frisk (SQF);2 broken
windows policing;® and hot spots policing interventions* if they use an ag-
gressive practice of searches and seizures to deter criminal activity.

In addition, in conjunction with existing Fourth Amendment doctrine,
proactive policing strategies may limit the effective strength or scope of con-
stitutional protection or reduce the availability of constitutional remedies.
For example, when departments identify “high crime areas” pursuant to
place-based proactive policing strategies, courts may allow stops by offi-
cers of individuals within those areas that are based on less individualized
behavior than they would require without the “high crime” designation.
In this way, geographically oriented proactive policing may lead otherwise
identical citizen-police encounters to be treated differently under the law.

The Equal Protection Clause guarantees equal and impartial treatment
of citizens by government actors. It governs all policies, decisions, and acts
taken by police officers and departments, including those in furtherance
of proactive policing strategies. As a result, Equal Protection claims may
arise with respect to any proactive policing strategy to the degree that it
discriminates against individuals based on their race, religion, or national
origin, among other characteristics. Since most policing policies today do
not expressly target racial or ethnic groups, most Equal Protection chal-
lenges require proving discriminatory purpose in addition to discriminatory
effect in order to establish a constitutional violation.

Specific proactive policing strategies, such as SQF and “zero tolerance”
versions of broken windows policing, have been linked to violations of
both the Fourth Amendment and the Equal Protection Clause by courts in
private litigation and by the U.S. Department of Justice in its investigations

I'The Fourth Amendment to the U.S. Constitution states: “The right of the people to be
secure in their persons, houses, papers, and effects, against unreasonable searches and sei-
zures, shall not be violated, and no warrants shall issue, but upon probable cause, supported
by oath or affirmation, and particularly describing the place to be searched, and the persons
or things to be seized.”

2When carried out as a proactive policing strategy, an SQF program relies upon the legal au-
thority granted by court decisions to engage in frequent stops in which suspects are questioned
about their activities, frisked if possible, and often searched, usually with consent.

3In broken windows policing, the police seek to prevent crime by addressing disorder and
less serious crime problems. Such police interventions are expected to reinforce and enhance
informal social controls within communities.

4Hot spots policing efforts focus on “micro” units of geography where crime is concen-
trated. Microgeographic areas are commonly defined to include a single street or a cluster of
street segments.
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of police departments. Ethnographic studies and theoretical arguments
further support the idea that proactive strategies that use aggressive stops,
searches, and arrests to deter criminal activity may decrease liberty and
increase Fourth Amendment and Equal Protection violations. However,
empirical evidence is insufficient—using the accepted standards of causality
in social science—to support any conclusion about whether proactive po-
licing strategies systematically promote or reduce constitutional violations
[Conclusion 3-1]. In order to establish a causal link, studies would ideally
determine the incidence of problematic behavior by police under a proactive
policy and compare that to the incidence of the same behavior in otherwise
similar circumstances in which a proactive policy is not in place.

However, even when proactive strategies do not lead to constitutional
violations, they may raise concerns about deeper legal values such as privacy,
equality, autonomy, accountability, and transparency [Conclusion 3-2].
Even procedural justice policing and community-oriented policing, neither
of which are likely to violate legal constraints on policing (and, to the ex-
tent that procedural justice operates as intended, may make violations of
law less likely), may, respectively, undermine the transparency about the
status of police-citizen interactions and alter the structure of decision mak-
ing and accountability in police organizations.

CRIME AND DISORDER

The available scientific evidence suggests that certain proactive polic-
ing strategies are successful in reducing crime and disorder. This important
conclusion provides support for a growing interest among American police
in innovating to develop effective crime prevention strategies. At the same
time, there is substantial heterogeneity in the effectiveness of different
proactive policing interventions in reducing crime and disorder. For some
types of proactive policing, the evidence consistently points to effectiveness,
but for others the evidence is inconclusive. Evidence in many cases is also
restricted to localized crime prevention impacts, such as specific places, or
to specific individuals. Relatively little evidence-based knowledge exists
about whether and to what extent the approaches examined in this report
will have crime prevention benefits at the larger jurisdictional level (e.g., a
city as a whole or even large administrative areas such as precincts within
a city), or across all offenders. Furthermore, the crime prevention outcomes
that are observed are generally observed only in the short term, so the evi-
dence seldom addresses long-term crime prevention outcomes.

It is important to note here that, in practice, police departments typi-
cally implement crime reduction programs that include elements typical of
several prevention strategies (as combining elements from multiple strate-
gies may produce more positive outcomes for police agencies). Given this
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hybridization of tactics in practice, the committee’s review of the evidence
was often hindered by the overlapping character of the real-world proactive
policing interventions evaluated in many of the published research studies.

The available research evidence suggests that hot spots policing strate-
gies generate statistically significant crime reduction effects without simply
displacing crime into immediately surrounding areas, though there is an
absence of evidence on either the long-term impacts of hot spots policing
strategies on crime or on possible jurisdictional outcomes (e.g., on crime in
a city or in large administrative areas such as precincts). Hot spots policing
studies that do measure possible displacement effects tend to find that these
programs generate a diffusion of crime control benefits into immediately
adjacent areas [Conclusion 4-1].

Another place-based strategy is “predictive policing,” which uses so-
phisticated computer algorithms to predict changing patterns of future
crime. At present, there are insufficient rigorous empirical studies to draw
any firm conclusions about either the efficacy of crime prediction software
or the effectiveness of associated police operational tactics. It also remains
difficult to distinguish a predictive policing approach from hot spots polic-
ing [Conclusion 4-2].

A technology relevant to improving police capacity for proactive in-
tervention at specific places is closed circuit television (CCTV), which can
be used either passively or proactively. The results from studies examining
the introduction of CCTV camera schemes are mixed, but they tend to
show modest outcomes in terms of property crime reduction at high-crime
places for passive monitoring approaches [Conclusion 4-3]. However, with
regard to the proactive use of CCTV, there are insufficient studies to draw
conclusions regarding its impact on crime and disorder reduction [Conclu-
sion 4-4].

Despite its popularity as a crime-prevention strategy, there are surpris-
ingly few rigorous program evaluations of problem-oriented policing. Much
of the available evaluation evidence consists of non-experimental analyses
that find strong associations between problem-oriented interventions and
crime reduction. Randomized experimental evaluations generally show
smaller, but statistically significant, crime reductions generated by problem-
oriented policing programs. Program evaluations also suggest that it is
difficult for police officers to fully implement problem-oriented policing.
Many problem-oriented policing projects are characterized by weak prob-
lem analysis and a lack of non-enforcement responses to targeted problems.
Nevertheless, even these limited applications of problem-oriented policing
have been shown by rigorous evaluations to generate statistically significant
short-term crime prevention impacts. These studies do not address possible
jurisdictional impacts of problem-oriented policing and generally do not

>
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assess the long-term impacts of the evaluated interventions on crime and
disorder [Conclusion 4-5].

Third party policing, which leverages nonpolice “third parties” (e.g.,
public housing agencies, property owners, parents, health and building
inspectors, and business owners) who are believed to offer significant new
resources for preventing crime and disorder, also draws upon the insights
of problem solving. Though there are only a small number of program
evaluations, the impact of third party policing interventions on crime and
disorder has been assessed using randomized controlled trials and rigorous
quasi-experimental designs. The available evidence suggests that third party
policing generates statistically significant short-term reductions in crime and
disorder; there is more limited evidence of long-term impacts. However,
little is known about possible jurisdictional outcomes [Conclusion 4-6].

With regard to person-focused interventions, a growing number of
quasi-experimental evaluations suggest that focused deterrence programs
generate statistically significant short- and long-term areawide crime-
reduction impacts. Crime-control impacts have been reported by controlled
evaluations testing the effectiveness of focused deterrence programs in
reducing gang violence and street crime driven by disorderly drug markets
and by non-experimental studies that examine repeat individual offending.
It is noteworthy that the size of the effects observed are large, though many
of the largest impacts are in studies with evaluation designs that are less
rigorous [Conclusion 4-7].

A more controversial person-focused intervention is SQF. Non-
experimental evidence regarding the crime-reduction impact of SQF, when
implemented as a general citywide crime-control strategy, is mixed [Con-
clusion 4-8]. A separate body of controlled evaluation research examining
the effectiveness of SQF (combined with other self-initiated enforcement
activities by officers) in targeting places with serious gun crime problems
and focusing on high-risk repeat offenders reports consistent statistically
significant short-term crime-reduction effects; jurisdictional impacts, when
estimated, are modest. There is an absence of evidence on the long-term
impacts of focused uses of SQF on crime [Conclusion 4-9].

The committee also reviewed the crime-prevention impacts of com-
munity-based crime-prevention strategies, including community-oriented
policing, procedural justice policing (which seeks to impress upon citizens
and the wider community that the police exercise their authority in legiti-
mate ways), and broken windows policing. Although a large number of
studies of community-oriented policing programs were identified, many of
these programs were implemented in tandem with tactics typical of other
approaches, such as problem solving. This is not surprising, given that
typical implementations of community-oriented policing used by police
departments often have included problem solving as a key programmatic
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element. The studies also varied in their outcomes, reflecting the broad
range of tactics and practices that are included in community-oriented
policing programs, and many of the studies were characterized by weak
evaluation designs. With these caveats, the committee did not identify a
consistent crime-prevention benefit for community-oriented policing pro-
grams [Conclusion 4-10].

There is currently only a very small evidence base from which to sup-
port conclusions about the impact of procedural justice policing on crime
prevention. Existing research does not support a conclusion that procedural
justice policing impacts crime or disorder outcomes. At the same time, be-
cause the evidence base is small, the committee also cannot conclude that
such strategies are ineffective [Conclusion 4-11].

The impacts of broken windows policing are mixed across evaluations,
again complicating the ability of the committee to draw strong inferences.
However, the available program evaluations suggest that aggressive, mis-
demeanor arrest-based approaches to control disorder generate small to
null impacts on crime [Conclusion 4-12]. In contrast, controlled evalua-
tions of place-based approaches that use problem-solving interventions to
reduce social and physical disorder provide evidence of consistent short-
term crime-reduction impacts. Little is known about long-term or areawide
impacts [Conclusion 4-13].

COMMUNITY REACTIONS

There is broad recognition that a positive relationship with the police
has value in its own right, irrespective of any influence it may have on crime
or disorder. Democratic theories assert that the police, as an arm of govern-
ment, are to serve the community and should be accountable to it in ways
that elicit public approval and consent. Given this premise and the recent
conflicts between the police and the public, the committee thought it very
important to assess the impacts of proactive policing on issues, such as fear
of crime, collective efficacy, and community evaluation of police legitimacy.

Place-based, person-focused, and problem-solving interventions are
distinct from community-based proactive strategies in that they do not
directly seek to engage the public to enhance legitimacy evaluations and
cooperation. In this context, the concerns regarding community outcomes
for these approaches have often focused not on whether they improve
community attitudes toward the police but rather on whether the focus on
crime control leads inevitably to declines in positive community attitudes.
Community-based strategies, in contrast, specifically seek to reduce fear,
increase trust and willingness to intervene in community problems, and
increase trust and confidence in the police.

There is only an emerging body of research evaluating the impact of
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place-based strategies on community attitudes, including both quasi-exper-
imental and experimental studies. However, the consistency of the findings
suggests that place-based proactive policing strategies rarely have negative
short-term impacts on community outcomes. (There is virtually no evidence
on the long-term and jurisdiction-level impacts of place-based policing on
community outcomes.) At the same time, the existing evidence does suggest
that such strategies rarely improve community perceptions of the police or
other community outcome measures [Conclusion 5-1].

The research literature on community impacts of problem-solving
interventions is larger. Although much of the literature relies on quasi-
experimental designs, a few well-implemented randomized experiments
also provide information on community outcomes. Studies show consistent
small-to-moderate positive short-term impacts of problem-solving strate-
gies on community satisfaction with the police; there is very little evidence
available on the long-term and jurisdiction-level impacts of problem-solving
strategies on community outcomes [Conclusion 5-2]. Because problem-
solving strategies are so often implemented in tandem with tactics typical
of community-based policing (i.e., community engagement), it is difficult
to determine what role the problem-solving aspect plays in community out-
comes, compared to the impact of the community engagement element. At
the same time, there is little consistency found in problem-solving policing’s
impacts on perceived disorder/quality of life, fear of crime, and perceived
police legitimacy. However, the near absence of backfire effects in the
evaluations of problem-solving strategies suggests that the risk of harmful
community effects from problem-solving strategies is low [Conclusion 5-3].

The body of research evaluating the impact of person-focused strate-
gies on community outcomes is relatively small, even in comparison with
the evidence base on problem-solving and place-based strategies. (Also, the
long-term and jurisdictionwide community consequences of person-focused
proactive strategies remain untested.) These studies involve qualitative or
correlational designs that make it difficult to draw causal inferences about
typical impacts of these strategies. Correlational studies show strong nega-
tive associations between exposure to such strategies and the attitudes and
orientations of individuals who are the subjects of aggressive law enforce-
ment interventions (SQF and proactive traffic enforcement) [Conclusion
5-4].The studies that measure the impact on the larger community show a
more complicated and unclear pattern of outcomes.

The available empirical research on community-oriented policing’s
community effects focuses on citizen perceptions of police performance
(in terms of what they do and the consequences for community disorder),
satisfaction with police, and perceived legitimacy. The evidence suggests
that community-oriented policing contributes modest improvements to
the community’s view of policing and the police in the short term. (Very
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few studies of community-oriented policing have traced its long-term ef-
fects on community outcomes or its jurisdictionwide consequences.) This
occurs with greatest consistency for measures of community satisfaction
and less so for measures of perceived disorder, fear of crime, and police
legitimacy. Evaluations of community-oriented policing rarely find “back-
fire” effects from the intervention on community attitudes. Hence, the
deployment of community-oriented policing as a proactive strategy seems
to offer prospects of modest gains at little risk of negative consequences
[Conclusions 6-1 and 6-2].

Broken windows policing is often evaluated directly in terms of its
short-term crime control impacts. The logic model for broken windows
policing seeks to alter the community’s levels of fear and collective efficacy
as a method of enhancing community social controls and reducing crime in
the long run. While this is a key element of the broken windows policing
model, the committee’s review of the evidence found that these outcomes
have seldom been examined. The evidence was insufficient to draw any con-
clusions regarding the impact of broken windows policing on community
social controls [Conclusion 6-3]. Studies of the impacts of broken windows
policing on fear of crime do not support the model’s claim that such pro-
grams will reduce levels of fear in the community, at least in the short run.

While there is a rapidly growing body of research on the community
impacts of procedural justice policing, it is difficult to draw causal infer-
ences from these studies. In general, the studies show that perceptions of
procedurally just treatment are strongly associated with subjective evalu-
ations of police legitimacy and cooperation with the police. However, the
extant research base was insufficient for the committee to draw conclu-
sions about whether procedurally just policing causally influences either
perceived legitimacy or cooperation [Conclusion 6-4].

Although this committee finding may appear to be at odds with a grow-
ing movement to encourage procedurally just behavior among the police,
the committee thinks it is important to stress that a finding that there is
insufficient evidence to support the expected outcomes of procedural justice
policing is not the same as a finding that such outcomes do not exist. More-
over, although the application of procedural justice to policing is relatively
new, there is a more extensive evidence base on procedural justice in social
psychology and organizational management, as well as on procedural jus-
tice with other legal authorities such as the courts. Those studies are often
designed in ways that make causal inferences more compelling, and results
in those areas suggest meaningful impacts of procedural justice on legiti-
macy of the institutions and authorities involved. Thus, the application of
procedural justice ideas to policing has promise, although further studies
are needed to examine the degree to which the success of such implemen-
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tations in other social contexts can be replicated in the arena of policing
[Conclusion 6-3].

RACIAL BIAS AND DISPARITIES

Concerns about racial bias loom especially large in discussions of polic-
ing. The interest of this report was to assess whether and to what extent
proactive policing affects racial disparities in police-citizen encounters and
racial bias in police behavior. Recent high-profile incidents of police shoot-
ings and abusive police-citizen interaction caught on camera have raised
questions regarding basic fairness, racial discrimination, and the excessive
use of force of all forms against non-Whites, and especially Blacks, in the
United States. In considering these incidents, the committee stresses that
the origins of policing in the United States are intimately interwoven with
the nation’s history of racial prejudice. When the laws of the United States
were designed to produce and maintain racial stratification, it was the job
of police officers and sheriff’s deputies to enforce those laws. Beginning in
the 1960s and 1970s, as the country moved away from de jure systems of
racial hierarchy, law enforcement tactics under the “War on Crime” and
“War on Drugs” were characterized, if not by racial prejudice, then by
racially disparate consequences. Although in recent decades, police have
often made a strong effort to address racially biased behavior, there remain
wide disparities in the extent to which non-White people and White people
are stopped or arrested by police. Moreover, the U.S. Department of Justice
has identified continued racial disparities and biased behavior in policing in
a number of major police agencies.

As social norms have evolved to make overt expressions of bigotry
less acceptable, psychologists have developed tools to measure more subtle
forms of biased behavior. A series of studies in field settings with police sug-
gest that negative racial attitudes may influence police behavior—although
there is no direct research on proactive policing. There is a further growing
body of research identifying how these psychological mechanisms may af-
fect behavior, and what types of situations, policies, or practices may exac-
erbate or ameliorate racially biased behaviors. In a number of studies, social
psychologists have found that race may affect decision making, especially
under situations where time is short and such decisions need to be made
quickly. More broadly, social psychologists have identified dispositional
(i.e., individual characteristics) and situational and environmental factors
that are associated with higher levels of racially biased behavior.

Proactive strategies often facilitate increased officer contact with
residents particularly in high-crime areas involve contacts that are often
enforcement-oriented and uninvited, and may allow greater officer discre-
tion compared to standard policing models. These elements align with
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broad categories of possible risk factors for racially biased behavior by
police officers. For example, when contacts involve stops or arrests, police
may be put in situations where they have to “think fast” and react quickly.
Social psychologists have argued that such situations may be particularly
prone to the emergence of what they call “implicit biases.”

Inferring the role of racial animus or other dispositional and situational
risk factors in contributing to disparate impacts is a challenging question
for research. There are likely to be large racial disparities in the volume
and nature of police—citizen encounters when police target high-risk people
or high-risk places, as is common in many proactive policing programs
(though focused policing approaches may also reduce overall levels of po-
lice intrusion) [Conclusion 7-1]. However, studies that benchmark citizen—
police interactions against simple population counts or broad measures of
criminal activity do not yield conclusive information regarding the potential
for racially biased behavior in proactive policing efforts. Identifying an ap-
propriate benchmark would require detailed information on the geography
and nature of the proactive strategy, as well as localized knowledge of the
relative importance of the problem.

Such benchmarks are not currently available, and existing evidence does
not establish conclusively whether and to what extent the racial disparities
associated with concentrated person-focused and place-based enforcement
are indicators of statistical prediction, racial animus, or other factors that
may motivate biased behavior. However, the history of racial justice in the
United States, in particular in the area of criminal justice and policing, as
well as ethnographic research that has identified disparate impacts of po-
licing on non-White communities, makes the investigation of the causes of
racial disparities a key research and policy concern [Conclusion 7-2].

Per the charge to the committee, this report reviewed a relatively nar-
row area of intersection between race and policing. This focus, though, is
nested in a broader societal framework of possible disparities and behav-
ioral biases across a whole array of social contexts. These factors can affect
proactive policing in, for example, the distribution of crime in society and
the extent of exposure of specific groups to police surveillance and en-
forcement. However, it was beyond the scope of this study to review them
systematically in the context of the committee’s work.

THE FUTURE OF PROACTIVE POLICING

Proactive policing has become a key part of police efforts to do some-
thing about crime in the United States. This report supports the general
conclusion that there is sufficient scientific evidence to support the adoption
of some proactive policing practices, certainly if the primary policy goal is
to reduce crime. Proactive policing efforts that focus on high concentra-
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tions of crimes at places or among the high-rate subset of offenders, as
well as practices that seek to solve specific crime-fostering problems, show
consistent evidence of effectiveness without evidence of negative community
outcomes. Community-based strategies have also begun to show evidence
of improving the relations between the police and public.

At the same time, there are key gaps in the knowledge base. As was
discussed earlier, few studies to date have examined long-term outcomes,
and there is typically little or no information about the larger areawide or
jurisdictional impacts of these approaches. There are also significant gaps
in the evidence that do not allow one to identify with reasonable confi-
dence the effects of proactive policing on other outcomes. For example,
existing research provides little guidance as to whether police programs to
enhance procedural justice will improve community perceptions of police
legitimacy or community cooperation with the police. Little is known about
the impacts of proactive policing on the legality of police behavior and on
racially biased behavior; these are critical issues that must be addressed in
future studies.

Much has been learned over the past two decades about proactive
policing programs. But, now that scientific support for these approaches
has accumulated, it is time for greater investment in understanding what is
cost-effective, how such strategies can be maximized to improve the rela-
tionships between the police and the public, and how they can be applied
in ways that do not lead to violations of the law by the police.
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praise for their innovations in policing strategies and their leader-

ship in rolling back what seemed an inevitable rise in crime rates.
In one of the earliest examples of this positive recognition of the role of the
police in fighting crime, William Bratton, then commissioner of the New
York City Police Department, was pictured on the cover of Time, one of
the most important U.S. news outlets at that time, with a headline: “Fi-
nally, We’re Winning the War against Crime. Here’s Why” (TIME, 1996).
Such headlines were common at the beginning of the new millennium, and
they continue to be common as police agencies take credit for controlling
crime in American cities (see, e.g., Youmans, 2000; Wood, 2001; Allen,
2002; Rashbaum, 2003; Williams, 2003; Cella, 2004; Dowdy, 2004). They
express a more general acceptance by the public that the police play a key
role in doing something about the crime problem.

It is worth noting that this confidence in the ability of police to address
crime is of recent vintage. The conventional wisdom, at least from the
1960s until the mid-1990s in the United States, was that police had very
little impact on crime rates (Bayley, 1994; Gottfredson and Hirschi, 1990).
The origins of this view can be found in the 1967 report of the President’s
Commission on Law Enforcement and Administration of Justice, The Chal-
lenge of Crime in a Free Society, which detailed the relationship between
so-called root causes and crime and raised questions regarding the practices
common in U.S. policing (President’s Commission on Law Enforcement and
Administration of Justice, 1967). It was reinforced by a series of academic
studies that challenged the crime-control effectiveness of standard police

O ver the past two decades, the police have often been the focus of
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practices (see, e.g., Kelling et al., 1974; Levine, 1975; Spelman and Brown,
1984). If crime is rooted in poverty and deprivation, then what could po-
lice do to stop it? In turn, systematic study of the practices that dominated
the efforts of the police to do something about crime did not yield posi-
tive results. It was thought that police should focus on other tasks such as
bringing offenders to justice regardless of whether such work affected the
crime rate, peacekeeping tasks such as intervening in domestic disputes,
providing help and assistance to those in need by responding to emergency
calls, and traffic control.

In part as a response to research that challenged the effectiveness of
traditional policing strategies, the 1980s and 1990s saw the emergence of
a series of innovative police practices. They could be contrasted with the
“standard” models of policing in earlier decades by their focus on taking
a proactive approach to crime problems. Most of the standard practices of
policing simply reacted to the occurrence of a crime. They were part of the
police role as first responders and agents responsible for bringing offenders
to justice. The new strategies proposed by police and scholars were proac-
tive, in that they went beyond the obligations of the police to respond to
the occurrence of crime and to investigate and bring offenders to justice;
instead, they focused on policing approaches that could be successful in
crime prevention irrespective of whether they had been seen in the past as
traditional components of police practice.

These innovative proactive policing strategies have now become part of
the national lexicon. The growing perception that the police could prevent
crime was buttressed by a National Research Council ((NRC] 2004) report,
Fairness and Effectiveness in Policing: The Evidence. That report noted that
research on the standard models of policing common in the United States
at the time did not support claims for crime control. However, the report
argued that evidence was beginning to emerge that promising new proactive
policing strategies could prevent crime.

From the perspective of the police and police researchers, this was ex-
citing news, but the evidence base reviewed in the 2004 NRC report was
still developing and did not cover some important proactive approaches. A
number of innovations in proactive policing were just beginning to be ex-
amined. While, for example, a series of randomized field experiments were
found to support the effectiveness of hot spots policing, there was much less
rigorous research at that time on problem-oriented policing, broken win-
dows policing (which seeks to prevent serious crime by addressing disorder
and minor offenses), and “pulling levers” or “focused deterrence” polic-
ing (which emphasizes identifying dangerous offenders and using multiple
police and community pressures to reduce crime). Accordingly, while the
2004 NRC report provided a glimpse of the potential for proactive polic-
ing, the approaches and the research on their outcomes had only begun to
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be developed. This current report was commissioned because it was time to
take a fuller look at whether proactive policing can reduce crime and disor-
der and, as important, which of the strategies developed have the greatest
promise for crime reduction.

But the crime-control effectiveness of proactive policing should not
be examined without consideration of its broader impacts on law and the
community. Democratic societies require that police balance the provision
of public safety from crime with other important values, such as police
adherence to law, economy in the use of coercion, the provision of service,
and attentiveness to fairness and the general welfare of citizens in the com-
munity (Bayley, 2006; Bittner, 1970; Manning, 2010; Muir, 1977). News
reports over the past few years focusing on conflicts between the police
and the public are a reminder that policing exists in a complex set of social
contexts and that effectiveness in reducing crime and disorder is not the sole
metric by which policing strategies should be evaluated. Americans have
been confronted by difficult images of police brutality and even killings by
police (Baker, Goodman, and Mueller, 2015; Buchanan et al., 2015; Dewan
and Oppel, 2015; Graham, 2016). High-profile incidents of fatal violence
directed at police officers in New York City and Dallas, Texas, have been
interpreted as a response to those events (Achenbach et al., 2016; Mueller
and Baker, 2014). Protests, and in some cases rioting, throughout the na-
tion have focused on policing and often on what are perceived as unfair
and abusive police practices (Domonoske, 2016; Lee et al., 2016; Nolan
and Chokshi, 2016; Payne, 2014; USA Today, 2016). In particular, Blacks
and other non-White groups have expressed concerns about how they are
treated by the police and about the differential impacts of policing in non-
White communities. The emergence of the Black Lives Matter group during
this period suggests the heightened concerns of specific non-White com-
munities to the policies and practices of the police (see Appendix A). This
heightened discontent with policing, in a way reminiscent of the 1960s and
1970s, stimulated a blue-ribbon presidential task force to call for increased
attention to strengthening the bonds between the police and the community
(President’s Task Force on 21st Century Policing, 2015).

The committee authoring this report was tasked with considering how
proactive policing strategies bear upon these concerns. It is not enough
simply to identify “what works” for reducing crime and disorder; it is also
critical to consider how proactive policing affects the legality of policing,
the evaluations of the police in communities, the potential abuses of police
authority, and the equitable application of police services and police inter-
ference in the everyday lives of citizens.

Are the new proactive policing strategies the source of the growing
challenge to the legitimacy of police in the United States? Some media
commentators have made this connection directly. For example, Gloria Tso
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(2016), in the Washington, D.C., newspaper The Hill, draws a direct con-
nection between abusive and illegal police practices and hot spots policing,
one of the proactive strategies that has emerged in the new millennium:

The epidemic of police brutality—primarily affecting black males—can
be linked to the history of a technique called hot spot policing. . . a tech-
nique that stations many cops in areas with higher crime rates; these areas
overlapped with areas inhabited by lower-class minorities. Police initially
utilized this technique to prevent crimes from happening in hot spots, but
the specific measures that would be taken to prevent crime were often
left unclear; there were almost no boundaries to these officers” powers as
authority figures who could stop at nothing in their crime-fighting efforts,
which ironically led to many officers committing brutal crimes themselves.

Sarah Childress (2016), in an article for Frontline, argues similarly that
broken windows policing has led to aggressive over-policing of non-White
communities:

Such practices can strain criminal justice systems, burden impoverished
people with fines for minor offenses, and fracture the relationship between
police and minorities. It can also lead to tragedy: In New York in 2014,
Eric Garner died from a police chokehold after officers approached him for
selling loose cigarettes on a street corner. Today, Newark and other cities
have been compelled to re-think their approach to policing. But there are
few easy solutions, and no quick way to repair years of distrust between
police and the communities they serve.

Do specific types of proactive policing strategies lead to lawless behav-
ior of the police? How do proactive policing strategies affect the communi-
ties served by the police? Do they lead to higher or lower evaluations of
police legitimacy? Do they affect community cohesion more generally? Do
they lead to inequitable policing practices that target specific ethnic or racial
groups? These are key questions that have not been reviewed systematically
across the range of proactive policing strategies. Moreover, these strategies
vary widely and thus might be expected to have differential impacts on
these outcomes.

This report addresses these questions regarding proactive policing. It
reviews what is known about the consequences of proactive policing for
crime control, communities, legality, and racial disparities and racial bias.
Below we state the specific charge to the committee and then provide a his-
torical review of proactive policing in order to place the report in context.
We conclude this introductory chapter with a discussion of the specific
definition of proactive policing used by the study committee in framing its
report, followed by a summary of the organization of the report.
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CHARGE TO THE STUDY COMMITTEE

In 2004, as noted above, the NRC published a report, Fairness and Ef-
fectiveness in Policing: The Evidence, which reviewed the existing evidence
on police effectiveness and rebutted what had been a longstanding belief
that the police had only a limited capacity to prevent crime. However,
only a small number of proactive policing strategies were reviewed in that
report, and since 2004 a substantial number of studies have assessed the
effectiveness of proactive policing strategies. The time is right for a more
comprehensive evaluation of proactive policing that includes not only its
crime prevention impacts but also its broader implications for justice and
U.S. communities.

The National Institute of Justice and the Laura and John Arnold Foun-
dation asked the National Academies of Sciences, Engineering, and Medi-
cine to review the evidence regarding the consequences of different forms
of proactive policing for crime and disorder, discriminatory application,
legality, and community reaction and receptiveness. The National Acad-
emies appointed the Committee on Proactive Policing: Effects on Crime,
Communities, and Civil Liberties to carry out this task. Fifteen prominent
scholars representing a broad array of disciplines—including criminology,
law, psychology, statistics, political science, and economics—as well as two
noted police practitioners were included on the committee, which met six
times over a 2-year period. The specific charge to the committee was stated
by the National Academies as follows:

An ad hoc committee under the auspices of the National Research Coun-
cil’s (NRC’s) Committee on Law and Justice (CLA]J) will review the evi-
dence on: (1) the effects of different forms of proactive policing on crime;
(2) whether they are applied in a discriminatory manner; (3) whether they
are being used in a legal fashion; and (4) community reaction. The com-
mittee’s review of the literature and the subsequent report will include a
thorough discussion of data and methodological gaps in the research.

THE ORIGINS OF PROACTIVE POLICING

Attention to proactive policing as a broad-based police organization
approach to reduce crime in communities is a relatively recent phenomenon
in American policing. The use of the term “proactivity” did not develop
until the 1960s, and a focus on the idea that the police would be proactive
in efforts to do something about crime was not one to be found often in
the policing literature until recent decades.! Indeed Sam Walker, a noted

I'The discussion in this section relies heavily on Walker’s (2016) review, prepared for the
committee, of the history of proactive policing.
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historian of the police, concluded that proactive policing “has almost no
history prior to the late 1970s” (Walker, 2016, p. 1).

The term “proactive policing” was coined by Albert J. Reiss Jr. and
David Bordua as part of a more general examination of the nature of
police organization (Bordua and Reiss, 1966; Reiss and Bordua, 1967).
They argued that different types of police organization would be needed to
deal with different types of police activities. Reactive strategies were seen
as those that required simply that the police respond to a citizen request
for service. Such activities of the police were seen as more easily managed
by a centralized command structure and enjoyed a measure of legitimacy
because police were mobilized at the request of a citizen seeking police
assistance (Reiss, 1971). However, because police practices that involved
proactivity were initiated without a specific request for police involvement,
they demanded a more professional and regulated style of police organi-
zation, since they involved a wider array of activities involving greater
autonomy of police officers.

Of course, police proactivity, as defined by Reiss and Bordua, occurred
long before scholars introduced it to the academic and practitioner lexicon.
Some police have always been proactive on an individual level, as a matter
of personal choice. In this context, many types of activities carried out by
police officers throughout the past century have been proactive in that they
have used proactive approaches to respond to identified problems. More-
over, as Bordua and Reiss (1966) pointed out in identifying the importance
of proactivity, calls from citizens generate a reactive response, but vice of-
fenses infrequently generate complaints, and so vice enforcement requires
a degree of proactivity on the part of police officers. For example, when a
19th century foot patrol officer decided on his own to roust public inebri-
ates because they might disrupt commerce on his beat, he was engaging in a
proactive type of policing. But when Walker (2016) talks about the virtual
absence of proactive policing from the landscape of American policing, he is
referring to proactive policing as an organizational crime-prevention strat-
egy, one that began to develop in the latter part of the 20th century, not as
a tactic selected independently by a street-level officer or out of an informal
culture of policing (see National Research Council, 2004; Weisburd and
Braga, 2006a). Proactive policing has come to refer to an expansion of the
practices of the police beyond simply responding to and investigating crime;
and it takes a strategic approach to crime problems, meaning that these are
strategies that were seen as intentional policies of police organizations to
develop effective crime control.

Walker (2016) found that the available source material on policing in
the 19th century is extremely limited. Nonetheless, the materials that do
exist, with some exceptions, indicate an absence of any police organization—
directed activities that might be considered even remotely proactive in the
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contemporary sense. Scholars are unanimous in characterizing U.S. police
organizations in this period as dominated by politics, corrupt, inefficient
in terms of crime control, and marked by uncontrolled abusive practices
against people on the street (Miller, 1977; Fogelson, 1977; Walker, 1977).

It is important to understand that, despite the nominal quasi-military
structure of police departments, U.S. police in the 19th century were in fact
extremely disorganized in the sense of modern bureaucracy (Reiss, 1992).
With little centralized direction from police chiefs, police commanders
simply did not think about proactive efforts to address crime and disorder
(and it should be remembered that U.S. cities in this period, with large
numbers of recent immigrants and high rates of transiency, were extremely
disorderly). To the extent that police agencies in the United States were
proactive, they showed initiative in helping to turn out the vote for machine
politicians and in discouraging the vote for the opposition (Haller, 1976;
Miller, 1975). In fact, much of the police proactivity that actually focused
on offenses was intended to promote or protect crime, such as the regula-
tion of thieves and selective law enforcement favoring some over others, all
for the financial benefit of the police or the political benefit of their partisan
machine allies. Beyond a simplistic belief that patrol deterred crime, there is
no evidence of serious thinking about how the police might control crime
and disorder more effectively. There was no effort devoted to professional
police administration. The idea that the police were public servants, with a
broad mission to serve and protect, did not crystalize until the early 20th
century with the advent of the police professionalization movement. One
manifestation of that development was the first book on police administra-
tion, which was published only in 1909 (Fuld, 1909).

Of course, this is not to say that proactivity in policing was absent. It
was present in antebellum American policing even before the creation of
unified municipal police accountable to a single authority (e.g., mayor) with
full-time employees and a structure of internal hierarchical accountability.
Levett’s (1975) historical analysis shows that even in times and places where
“entrepreneurial” forms (constables, city marshal, high constable, night-
watch, day/night police)? provided diffused modes of policing delivery,® the
proactive control of “disorderly” people* constituted a significant portion
of documented police activity. And following the unification of American

2Internal organizational hierarchy played a very limited role in regulating activities; officers
competed for rewards, and work focused on protecting and recovering property for a fee
(Reiss, 1992, p. 69).

3See Chadwick (2017) for a detailed accounting of the disarray of policing and its conse-
quences in New York City.

4This included dealing with public drunkenness, prostitution, lewdness, vagrancy, vice,
domestic disturbances, doing Sunday business, keeping an untidy house, workingmen strikes,
and slavery runaways (Levett, 1975, pp. 52, 114).
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municipal agencies, the number of arrests for such offenses, especially
drunkenness, rose sharply.® Levett argues that following the unification of
American policing into “political bureaucracies,” local elites used the police
to stigmatize and control immigrants and the lower classes, which were per-
ceived to be the source of riotous, immoral, and disorderly behavior. Some
might be tempted to draw connections between this and the emergence of
“broken windows” as a proactive police management strategy that also
focuses on disorders and that emerged in the 1980s. But the progenitors of
the broken windows approach articulated a detailed logic model justified
by crime prevention, not the control or suppression of “dangerous classes”
(Wilson and Kelling, 1982).

Another important point is that the will and capacity of police admin-
istrators to impose strategies effectively was dependent upon the emergence
of a “police civil service bureaucracy,” which only began to emerge in the
early 20th century and was characterized by a great reduction in the influ-
ence of political elites, replacement by an elaborated police hierarchy, and
the codification of personnel policies (civil service) (Reiss, 1992, pp. 70-73).
It took many decades for a truly legalistic, technocratic police bureaucracy
to take hold in the United States (Reiss, 1992, p. 82) so that the prerequi-
sites for strategic proactivity were feasible.

Other examples of proactivity in early American police departments in-
clude the corrupt methods of the police in organizing and regulating thieves
and pickpockets. Indeed, public negativity about proactive crime detection
by private entrepreneurs motivated the emergence of the modern police
detective as an agent who is mobilized only in reaction to the reporting of
a crime and who is controlled by the creation of the “case” as a structure
of accountability (Klockars, 1985, Ch. 4). Creators of the new police detec-
tive in 19th century London were sensitive to the risks to police legitimacy
posed by employing the proactive approaches embraced by entrepreneurial
private detective agencies, such as the notorious Bow Street Runners. But
American police agencies adopted many of these same proactive strategies.
They developed networks of criminals as informers, offering immunity from
arrest for information on others (Haller, 1976). Thief-taking (for financial
reward) produced incentives for taking only cases with good prospects for
a large reward, and it encouraged the development of close working rela-
tions with professional thieves and fences through whom police shared the
rewards with favored criminals. In addition, the practice of “thief-making”

S American police of the late 19th and early 20th centuries were not only proactive in ar-
resting drunks and the homeless (many of whom were migrants and immigrants), but also
proactive in offering them shelter in police stations (Haller, 1976; Monkkonen, 1981). In a
limited way, this presaged aspects of community and problem-oriented policing that emerged
many decades later.
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was publicly unpopular because it employed deceit to entrap or seduce
people into engaging in criminal acts. Lincoln Steffens, as well as other
muckrakers of the 19th and early 20th centuries, described how Ameri-
can police detectives resorted to these unpopular proactive methods to
“license” certain thieves to operate (in exchange for a share of the proceeds
of their work) while enforcing the law against others (Steffens, 1931, pp.
222-223). Con artists were required to pay bunco squad members a fee for
non-enforcement. Another proactive tactic was to repeatedly harass a thief
with a vagabond arrest until he left town (Haller, 1976). And dragnet ar-
rests, made in response to a highly visible crime or crime wave, brought in
many people innocent of the crime. While these methods were undeniably
proactive, they can hardly be characterized as justified as primarily crime
preventive, and they do not constitute a model or positive precursor to the
sorts of contemporary proactive innovations the committee has targeted
for evaluation.

Professional Reform in the 20th Century

The police professionalization movement that emerged in the early 20th
century had a powerful and long-lasting impact in transforming local police
departments and routine policing. The movement had a clearly focused re-
form agenda that included articulating a clear mission in society, as befits a
profession; eliminating the direct political influence that had underpinned
the corruption and inefficiency of the police in the 19th century; securing
skilled administrators as police chief executives; introducing the principles
of modern management to police organizations; and raising personnel
standards with regard to recruitment, training, discipline, and retention.

By the end of the 1950s, after 40 to 50 years of reform efforts, most po-
lice departments were far more “professional” than they had been in 1900
or 1910 (Reiss, 1992).¢ Although significantly deficient by contemporary
standards, they were better managed, with at least a nominal commitment
to professional standards; better organized; and with rank-and-file officers
who, despite many great deficiencies, were far more qualified than their
earlier counterparts (Fogelson, 1977; Walker, 1977). Corruption, although
still a problem, was no longer as blatant or pervasive as it had been. How-
ever, as the turmoil of the 1960s and beyond quickly demonstrated, many
problems had not been addressed. The most serious included racial justice
and the control of officer discretion, particularly with regard to the use of

¢The committee uses the term “professional” largely in the sense that police reformers of the
time used it: a combination of bureaucratic and professional occupation ideals.
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deadly force and physical force and with regard to equal justice in stops,
arrests, and employment practices.”

The great changes that occurred during the nearly half century of
reform, with some notable exceptions, did not include the development
of innovative approaches to the control of crime and disorder of the kind
that are associated with proactive policing today. One noteworthy excep-
tion was the creation of the first police juvenile units, which also led to the
employment of the first female police officers in the United States.® The new
juvenile policing units, pioneered in Portland, Oregon, by Lola Baldwin,
represented a proactive approach that sought at the outset to reduce ju-
venile crime with activities that disrupted the forces driving youths down
the pathway to delinquency. The approach had a clear problem-oriented
focus on juvenile delinquency, on young girls in particular, and in some
instances on prostitution (then generally referred to as “White slavery”).
It also involved nontraditional police tactics. Policewomen would patrol
movie theaters, amusement parks, beaches, pool halls, and other locations
or events that attracted young people, to look for juveniles who appeared
to be engaging in or about to engage in illegal behavior (Walker, 1977, pp.
84-94). Their mandate was extremely broad. The head of the Detroit po-
licewoman’s unit explained that “a patrol problem may be defined as any
situation, arising in a public place, that is potentially harmful to a woman
or child” (Hutzel and MacGregor, 1933, p. 11). A few other innovative,
proactive reform programs paralleled the new juvenile units.’

Some of the most notable efforts to promote innovative proactive ap-
proaches to crime came from the highly visible and influential progressive
police leader, August Vollmer. He mobilized his small police force in Berke-
ley, California, to engage in raids of gambling and opium dens and later did
the same during his short tenure as chief in Los Angeles (Oliver, 2017, pp.
169, 373). Ironically, late in his career, Vollmer (1936) wrote a controversial
chapter in his book The Police and Modern Society in which he advocated

7See the findings and recommendations of both the President’s Commission on Law En-
forcement and Administration of Justice (1967) and the Kerner Commission (1968); also see
Walker (1998, pp. 180-201).

8Women had been employed as police matrons in the 19th century, but they were primarily
jail officials responsible for female inmates.

9Particularly notable was the Golden Rule policy initiated by Cleveland Police Chief Fred
Kohler in 1908. Kohler was deeply disturbed by the high volume of arrests the police made
each year, particularly for minor offenses. “I couldn’t see that these wholesale arrests did
any good,” he declared. They not only “did not produce good results,” he added, “they did
harm.” The Golden Rule involved what experts would recognize as diversion, de-escalation,
and mediation. No juveniles would be taken to jail but instead would be taken home to their
parents. Officers were directed to use “kindly efforts” to resolve domestic disputes. Finally,
individuals who had broken the law because of “unfortunate circumstances” were to be given
a reprimand rather than be arrested (see Walker, 1977, pp. 94-98).
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a different form of police proactivity to deal with vice. In this book, he
rejected the notion that the police should play a central role in dealing
with prostitution, gambling, liquor, and narcotics. He argued that police
were corrupted by involvement in enforcing laws against these vices and
that these were appetites properly left to medical experts who draw upon
insights from scientific research (Oliver, 2017, p. 486). Vollmer also devoted
a chapter in his book to crime prevention, offering recommendations that
presaged key features of the contemporary proactive strategies of commu-
nity policing and problem-oriented policing. He advocated getting commu-
nity leaders outside the police involved in crime prevention, drawing on an
analysis of the problem (e.g., early childhood intervention), and working in
partnership with other agencies. Even much earlier in his career, as chief of
police in Berkeley, Vollmer showed a prescient concern for promoting the
legitimacy of the police by what we now would call “procedural justice” in
the way he himself dealt with offenders and police officers (Sherman, 2017,
pp. xi—xii). But counterbalancing Vollmer’s advocacy of a broader police
role in some regards, his books and reports also repeated the standard
agenda of police professionalization, especially the central mission of police
as crime fighters (Vollmer, 1936; Vollmer and Parker, 1937). Two things
are particularly worth noting. First, Vollmer’s innovativeness was seasoned
by and a part of the larger police professionalization movement. Second,
Vollmer’s innovative inclinations were remarkably exceptional (Sherman,
2017) and did not take hold as an active and vital, broadly based reform
agenda until they emerged again about a half-century later.

The Challenge to the Standard Model of Policing

The emergence of the strategies reviewed in this report can be traced
to challenges facing the police in the 1960s.'° During the 1970s, criticisms
of the police proliferated, as did criticism of the criminal justice system in
general (Weisburd and Braga, 2006b; LaFree, 1998). This wave of criticism
in part reflected the heightened level of social unrest experienced in the
latter years of the 1960s, unrest that included race riots in urban centers
and growing opposition to the Vietnam War, particularly among younger
Americans. These forms of social unrest often put their young participants,
even those from the middle class, as well as racial minorities, in conflict
with the police. But the growing sense of a crisis in policing during this
period also reflected fears that the criminal justice system was failing to
combat crime in the United States effectively. In 1967, a presidential com-

10See Willis (2014) for a more detailed discussion of the emergence of several proactive
police innovations as a recent historical phenomenon.
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mission reinforced these doubts about the criminal justice system in its
report, The Challenge of Crime in a Free Society:

In sum, America’s system of criminal justice is overcrowded and over-
worked, undermanned, underfinanced, and very often misunderstood.
It needs more information and more knowledge. It needs more technical
resources. It needs more coordination among its many parts. It needs more
public support. It needs the help of community programs and institutions
in dealing with offenders and potential offenders. It needs, above all, the
willingness to reexamine old ways of doing things, to reform itself, to
experiment, to run risks, to dare. It needs vision. (President’s Commission
on Law Enforcement and Administration of Justice, 1967, pp. 80-81)

Shortly thereafter, the National Advisory Commission on Civil Disor-
ders (also known as the Kerner Commission) published a report that raised
significant questions about the nature of criminal justice and the organiza-
tion of policing in the United States. However, the central issue for policing
raised in this report was the relationship between the police and racial and
ethnic minorities in predominantly non-White communities. Although the
report did not focus primarily on the police as responsible for patterns of
discrimination against Blacks, it did present the police—as well as other
criminal justice agencies—as contributing to those patterns, rather than
helping to find solutions to the difficult social issues involved: “In Newark,
Detroit, Watts and Harlem, in practically every city that has experienced
racial disruption since the summer of 1964, abrasive relationships between
police and Negroes and other minority groups have been a major source of
grievance, tension, and ultimately disorder” (National Advisory Commis-
sion on Civil Disorders, 1968, p. 157).

In response to both the concerns documented in these two reports and
the growing sense of alienation between the police and the public in the
latter half of the 1960s, policy makers, the police, and scholars increas-
ingly questioned the adequacy of how American policing was organized,
particularly with respect to the strategies that had dominated American
approaches to policing since at least World War II. The NRC has character-
ized these approaches as the “standard model” of policing:

This model relies generally on a “one size fits all” application of reactive
strategies to suppress crime, in contrast to more customized and proactive
strategies. The standard model also emphasizes the role of arrests and the
threat of punishment in achieving this objective, with less emphasis on
other capabilities of the police. The standard model of policing has as-
sumed that generic strategies for crime prevention can be applied through-
out a jurisdiction, regardless of the level of crime, the nature of crime, or
other possible variations. (National Research Council, 2004, p. 223)
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General types of strategies that have been prominent in the standard model
of policing include increasing the size of police agencies, random patrol
across all parts of the community, rapid response to calls for service, gen-
erally applied follow-up investigations, and generally applied intensive
enforcement and arrest policies (National Research Council, 2004, p. 224).

The standard model of policing was primarily a reactive model. Its
focus on follow-up enforcement, rapid responses to citizen calls to the po-
lice, and investigation of crime and apprehension of criminals are directly
responsive to the commission of a crime or citizen notification of crimes
occurring. Even random preventive patrol, which was seen as a key method
for deterrence of crime through the visible presence of police across a city
(Repetto, 1976; Kelling et al., 1974), was rooted in the necessities of the
rapid response system. With the advent of radio dispatch responses to
emergency calls to the police, a key factor was having police cars spread in
a jurisdiction to allow the police to respond to calls quickly. Accordingly,
the standard model of policing was strongly rooted in the police reaction
to a crime being committed.

Although important issues were being raised about the standard model
of policing well before the end of the 1960s decade, there was at that time a
relative dearth of academic research on the impacts of the policing strategies
then in vogue on crime rates or on how the public viewed the police. The
prevailing attitude was that post=World War II policing practices incorpo-
rated major improvements over policing strategies of prior decades and that
these practices were effective not only in responding to specific crime events
but also in having overall impacts on crime in the jurisdictions that police
served. The crime control benefits were seen as resulting from the deterrence
gained by police effectively identifying and investigating offenders, respond-
ing quickly to the scene of crimes, and being visible agents of control as
they organized themselves for the new rapid response systems that radios
and police cars enabled. But the issues identified during the 1960s showed
the need for research on the standard model, and serious attention to that
research began in the 1970s.

Since the founding of the London Metropolitan Police in 1829, modern
policing had been grounded in Sir Robert Peel’s principle that the police
could effectively control crime through visible patrol dispersed through
the larger community and organized by assigning officers to specific police
beats and holding them accountable for patrolling those beats (Grant,
2010; Critchley, 1972). The assumption was that a visible police presence
would deter criminals from offending. Additionally, dispersal of patrol
throughout the community would make officers readily available to re-
spond to problems they observed or were asked to deal with.

A large Police Foundation study in the 1970s sought to establish
whether evidence actually supported these broadly accepted assumptions
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regarding visible police patrol. The study was one of the first large field
trials in American policing. Although the design of this study was subse-
quently criticized (Larson and Cahn, 1985; Minneapolis Medical Research
Foundation, Inc., 1976; Sherman and Weisburd, 1995), its results were
to have lasting impact on assumptions regarding the impacts of policing
on crime. Conducted in Kansas City, Missouri, preventive patrol was ma-
nipulated in large beat areas, with areas having higher, lower, or standard
levels of police patrol vehicles. The study concluded that merely increasing
or decreasing the intensity of routine preventive patrol by police officers in
cars had no effect on crime, on delivery of police services to citizens, or on
how community members felt about security in their communities.

Another large-scale study, conducted by Spelman and Brown (1984),
challenged a core assumption of the standard model of policing: namely,
that a more rapid response to calls for service would improve crime out-
comes. A prior investigation in Kansas City had found little support for the
crime-control effectiveness of responding more rapidly to calls for service
(Kansas City Police Department, 1977), and the Spelman and Brown study
was designed to test that assumption with greater rigor. With support from
the National Institute of Justice, the research team interviewed 4,000 in-
dividuals who had been victims, witnesses, or bystanders in about 3,300
serious crimes committed in four U.S. cities. Based on the data they col-
lected, these researchers challenged the crime-control effectiveness of rapid
response to calls for service:

Rapid police response may be unnecessary for three out of every four
serious crimes reported to police. The traditional practice of immediate re-
sponse to all reports of serious crimes currently leads to on-scene arrests in
only 29 of every 1,000 cases. By implementing innovative programs, police
may be able to increase this response-related arrest rate to 50 or even 60
per 1000, but there is little hope that further increases can be generated.
(Spelman and Brown, 1984, p. xix)

Another element of the standard model, the use of follow-up investiga-
tions by police, was examined in a series of empirical studies in the 1970s
and early 1980s. An assumption of the standard model was that general
improvements in the methods used in police investigations would help to
control crime for two reasons: more of the active offenders would be in
prison, where they would no longer be committing crimes in the commu-
nity; and the prospect of being discovered and arrested would deter poten-
tial offenders (National Research Council, 2004). However, the empirical
studies during this period found that follow-up investigations had little
effect on crime rates (Eck, 1983; Greenwood et al., 1975; Greenwood,
Petersilia, and Chaiken, 1977; Skogan and Antunes, 1979).

In understanding the emergence of proactive policing, it is important
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to recognize the impact that these studies had on scholars and police at
the time. In retrospect, however, many scholars overstated what could
be learned from the findings about standard police practices (see, e.g.,
Goldstein, 1979; Gottfredson and Hirschi, 1990; Bayley, 1994). And some
evaluations during this period reported more positive results from such
standard police practices as routine preventive patrol (see, e.g., Chaiken,
1978; Press, 1971; Schnelle et al., 1977). Moreover, the body of research
on the standard model of policing that has developed since these early
studies provides a more nuanced portrait of that model’s crime prevention
outcomes.

This is especially the case in considering whether police staffing levels
influence levels of crime. Econometric studies that make strong efforts to
overcome key measurement and specification problems have begun to show
significant crime-prevention gains for increases in the number of police
in a city (see, e.g., Evans and Owens, 2007; Machin and Olivier, 2011).
However, the conclusion that these studies reflect the impact of the stan-
dard model of policing has been criticized because they often examine the
boost in police resources that comes from support for community policing
or other proactive policing strategies (Lee, Eck, and Corsaro, 2016). At the
same time, studies of police strikes conducted in periods when the standard
reactive model of policing was dominant suggest that crime does go up
in the absence of police (Sherman and Eck, 2002; Nagin and Weisburd,
2013). While the committee recognizes the importance of these studies
as well as the more general questions raised regarding the impacts of the
standard model of policing on crime, we do not draw a conclusion about
its crime prevention outcomes. However, given the continued importance
and dominance of the standard model of policing, we do think that this is
an important area for future study.

The Emergence of Modern Proactive Policing

As the United States entered the 1990s, there appeared to be a scholarly
consensus that traditional reactive police practices did not work in prevent-
ing or controlling crime (Weisburd and Braga, 2006b, p. 9). For example,
Gottfredson and Hirschi stated in A General Theory of Crime, “No evi-
dence exists that augmentation of patrol forces or equipment, differential
patrol strategies, or differential intensities of surveillance have an effect on
crime rates” (Gottfredson and Hirschi, 1990, p. 270). And a few years later,
David Bayley made an even stronger assertion:

The police do not prevent crime. This is one of the best kept secrets of
modern life. Experts know it, the police know it, but the public does not
know it. Yet the police pretend that they are society’s best defense against
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crime . . . this is a myth. First, repeated analysis has consistently failed
to find any connection between the number of police officers and crime
rates. Secondly, the primary strategies adopted by modern police have been
shown to have little or no effect on crime. (Bayley, 1994, p. 3)

Official crime statistics, widely available to the public, seemed to re-
inforce this view of the ineffectiveness of policing strategies, as well as the
general perception that the police were losing the “War on Crime.” Even
the established, professional police organizations in America’s largest cities
seemed unable to curtail the alarming rise in crime rates—especially violent
crime rates, which doubled between 1973 and 1990 (Weisburd and Braga,
2006b, p. 10).

Proactive policing grew out of this period of crisis for American polic-
ing. Proactive policing was a product—one of many products, in fact—of
an extraordinary convergence of several legal, social, and political crises
that swept over American society in the tumultuous 1960s, profoundly af-
fecting the police along with every other institution. The crises generated
new demands on the police to improve both their capacity to address crime
and disorder and their own internal standards of accountability. The crises
of the 1960s were followed, as noted above, by several major research find-
ings that undermined the basic principles that had guided modern policing
since the founding of the London Metropolitan Police by Robert Peel in
1829. The result was a period of intellectual ferment as police chiefs, out-
side experts, and academics searched for new principles for police opera-
tions. This search generated numerous innovative responses, responses that
came to be termed “proactive policing” and that are reviewed in this report.

THE COMMITTEE’S DEFINITION OF “PROACTIVE POLICING”

The committee believes its task must be seen in historical context and
that its definition of proactive policing should be geared to innovations in
police practices and policies that have been developed over the past few
decades. In this report, the term “proactive policing” is used to refer to all
policing strategies that have as one of their goals the prevention or reduc-
tion of crime and disorder and that are not reactive in terms of focusing
primarily on uncovering ongoing crime or on investigating or responding
to crimes once they have occurred. Specifically, the elements of proactivity
include an emphasis on prevention, mobilizing resources based on police
initiative, and targeting the broader underlying forces at work that may
be driving crime and disorder. This contrasts with reactive policing, which
involves an emphasis on reacting to particular crime events after they have
occurred, mobilizing resources based on requests coming from outside the
police organization, and focusing on the particulars of a given criminal
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incident. In practice, policing strategies range along a continuum between
pure proactivity and pure reactivity. The more proactive elements that are
present in a given strategy, the more proactive it is. The more reactive ele-
ments present in a given strategy, the more reactive it is.

The committee recognized at the outset that there is no accepted defini-
tion of proactive policing among scholars or the public. In the earliest refer-
ences to proactivity (see Bordua and Reiss, 1966; Reiss and Bordua, 1967),
scholars were focused primarily not on the strategies that were subsumed
by the definition but rather on the implications of proactivity for the legiti-
macy of police intrusion in the lives of citizens (Black, 1971; Reiss, 1973).
Proactivity was simply the situation where police powers were mobilized
not as a result of citizen requests to the police but rather due to the decision,
usually by street-level police officers or special units, to initiate enforcement
or other policing powers. Proactive mobilization of police resources, as
contrasted with reactive mobilization, was seen as creating additional chal-
lenges to the public acceptance of police powers because it meant that the
police did not have the assent of the public before taking action.

Our definition of proactive policing is consistent with earlier conceptu-
alizations of this idea in that we focus on situations where the mobilization
of police resources comes as a result of the initiative of the police and not of
citizens. Accordingly, proactive policing as we define it raises many of the
questions about mobilization of police resources without citizen requests
that interested these early policing scholars. However, proactive policing, in
contrast to proactivity itself, refers to a group of strategies and programs,
many of them initiated over the past three decades, for preventing crime.

As we noted above, the 2004 NRC report on police practices and poli-
cies proposed what it termed the “standard model of policing” to describe
the common ways in which policing was organized before the 1980s. The
study committee for that report drew from Herman Goldstein’s classic
critique of American policing in his article on problem-oriented policing
published in 1979 (see also Goldstein, 1990). In that article, he tried to
understand why a series of studies of American policing in the previous
decades seemed to show that policing was ineffective in preventing crime.
His conclusion was that policing had begun to focus more on the means of
policing than its ends. Policing in this context had become focused on how
fast the police could respond to calls for service, not how it could structure
its responses to be most effective in reducing crime. Police managers had
become concerned primarily with how to get enough officers on the street
to meet their geographic patrol obligations and not upon how the allocation
of patrol could be used most effectively to prevent crime.

The NRC study committee (National Research Council, 2004) identi-
fied two main ways in which innovative proactive strategies moved beyond
the standard model of policing. The first is that many of the new strategies
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used “focus” in efforts to prevent crime. Many strategies identified specific
geographic areas, for example crime hot spots, that would receive greater
police attention. Other strategies capitalized on the fact that high-rate
offenders were responsible for a large proportion of the crime problem.
Accordingly, one key factor that distinguished innovative policing strate-
gies was their approach to identifying how to focus resources on particular
places and people. That study committee viewed this as one component of
proactivity. In this case, the police do not simply comply with their reactive
obligations to respond to and investigate crimes; rather, they purposely and
strategically focus such resources to prevent crime.

The new proactive strategies went beyond the obligations of the police
to respond to the occurrence of crime and to investigate and bring offenders
to justice and focused instead on policing practices that could be successful
in preventing crime irrespective of whether they had been seen in the past
as traditional components of police practice. Because of this, the 2004 NRC
report also identified an expansion of the tools of policing as an important
innovation in police practices over the standard model (National Research
Council, 2004, pp. 84-93, 232-251). The new proactive policing strategies
pioneered a wide variety of new tools, ranging from community collabora-
tions to the use of civil ordinances and to the introduction of innovative
technologies that bring new information to enhance crime prevention.

But the new proactive policing strategies also reinterpreted traditional
practices of policing to advance the crime control mission. For example,
general preventive patrol is a key element of the standard model of polic-
ing. Innovative proactive policing strategies drew upon patrol methods
but changed their mission through the development of hot spots policing
(Sherman and Weisburd, 1995). In this case, police patrol in motorized
vehicles, a key component of policing since the 1940s, was reallocated to
specific places where crime was concentrated, in a conscious effort to be
more successful in preventing crime. Stopping and questioning citizens had
been a part of the standard practices of policing long before the Supreme
Court specifically allowed it as a policing approach in Terry v. Obio in
1968. However, this committee’s interest in the practice called “stop, ques-
tion, and frisk” develops not from the practice itself but rather from its use
in some jurisdictions as a strategic proactive approach for anticipating and
preventing crime.

There are likely scores of innovative proactive policing approaches that
have been tried in police agencies in the United States and abroad. The
committee could not review them all in depth, so we accordingly made a
decision to give priority to certain types of proactive policing strategies.
The first type includes strategies that have become commonly applied in
American police agencies. It seemed important to us to provide insight into
the effectiveness and potential intended and unintended impacts of proac-
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tive strategies that are already widely adopted in American police agencies.
At the same time, we wanted to assess new and innovative practices and
policies that may not yet have been widely adopted but seemed to the
committee to represent important potential strategies for policing efforts
to prevent crime. Finally, policing is in a period of tremendous community
concern. Some of that concern is focused on proactive policing strategies
that are seen as unfairly targeting some Americans over others and as lead-
ing to abusive policing practices. Accordingly, in selecting the specific prac-
tices and programs that would be examined by the committee, we agreed
to focus particular attention on those that had been criticized for leading
to biased or abusive outcomes or that sought to use positive community
engagement as a method of enhancing crime control.

The committee decided not to examine innovations that were primarily
technical in nature and did not include a clearly articulated goal of prevent-
ing crime. Some of these innovations—for example, computerized crime
mapping—are often strongly linked to proactive policing innovations.
These are included in our review in the context of those innovative strate-
gies. But other new technologies being adopted by the police, such as body
cameras or drones, do not as of yet have a specific strategic connection to
crime control or proactive policing. We agree that such approaches should
be assessed and reviewed (see, e.g., Lum, Koper, and Willis, 2016), but such
a review goes beyond the scope of this report.

ASSESSING THE EVIDENCE

The committee included scholars from different disciplines, which
sometimes emphasize different methodological and analytic approaches
to developing evidence. Because of this, the committee took a broad ap-
proach in applying standards of evidence and included within its purview,
for example, experimental studies, rigorous quasi-experimental approaches,
econometric methods, and legal analysis. However, the committee also was
in overall agreement regarding the characteristics of studies that would
make the evidence persuasive for drawing conclusions.

A number of templates have been suggested for making systematic
judgments about the strength of the statistical evidence in the case of a
single evaluation or study, as, for example, the template incorporated in the
What Works Clearinghouse established by the U.S. Department of Educa-
tion’s Institute for Education Sciences. Closely related are the templates for
addressing the strength of evidence from a series of studies on the same sort
of intervention, as with the Campbell Collaboration systematic reviews in
education, crime control, parenting, and other areas. These reviews have
been conducted for some categories of proactive policing (e.g., hot spots
policing, problem-oriented policing, and focused deterrence policing), and
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they have informed the work of the committee. However, we have chosen
not to rely upon a formal process of this sort in preparing this report.
Instead, our approach focused on the committee reviewing the available
evidence in each area and then providing an in-depth critique of stud-
ies’ methods and conclusions. Here, we sketch the main considerations
relevant to assessing the strength of evidence, considerations that guide
both the committee’s critiques and the statistical evaluation templates used
elsewhere.

In considering the evidence from a single field test of an intervention,
there are two main tasks. The first is to determine how informative the
study is regarding the causal impact of the intervention on designated
outcome variables in the current field test. The second is to determine the
extent to which the results from this particular field test can be extrapolated
to policing more generally. In the usual parlance, the first task concerns the
internal validity of the impact evaluation, whereas the second task assesses
its external validity. The statistical science associated with judging internal
validity is well developed and is often easier for the committee to assess in
our review. Yet the external validity of a finding or set of findings is par-
ticularly important in policy analysis, where the goal is to use the research
evidence to shape policy development. In our review, we considered in a
general way whether we can draw more general inferences about policing
from specific studies. In some cases, that led us to note the limitations of,
for example, using laboratory studies to make claims about police behavior
in the field. In other cases, such as for hot spots policing studies, we note
the large number of studies conducted in different contexts. A large group
of experiments conducted in different places, in different types of police
agencies, for example, provides a more convincing argument for the exter-
nal validity of study findings than one or a small group of studies that have
been conducted in one city. The limitations in the research base in policing
means that we have to be cautious in drawing specific policy recommenda-
tions for police agencies. We return to this important issue in our detailed
discussion of policy implications in Chapter 8.

The first task noted above, developing an internally valid estimate of
the causal impact in a particular field test, requires outcome data of ac-
ceptable quality; both random and systematic errors in measurement are of
concern. Next, a valid estimate of what levels those outcomes would have
taken if the intervention were not implemented is required. These alterna-
tive values are called potential outcomes or counterfactuals. The “effects”
of interest are defined as the difference between the observed values and
the counterfactual values.

There are a variety of methods (“study designs”) available for esti-
mating the counterfactual values. In general, randomized controlled trials
(RCTs) are seen as providing the strongest approach for creating such
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estimates. In an RCT, some units of observation are randomly assigned to
the intervention and others are assigned to a control group receiving the
alternative to which the treatment is being compared. The outcomes of the
control group are then used to estimate the counterfactual for the treat-
ment group. In principle, this approach ensures that the assignment of the
treatment is not correlated with the potential outcome (which would impart
bias to the estimated impact). A well-done RCT with reliable outcome data
provides an unbiased estimate of the causal effect of the treatment, together
with an estimate of how much statistical uncertainty is associated with that
effect estimate.

In practice, an RCT may be difficult or even unethical to implement
in a particular setting, or this design may engender administrative-fidelity
problems that cloud the validity of the estimate of effect (e.g., cross-over
from one condition to the other, noncompliance with treatment assign-
ment, or treatment spill-over). There are alternative “quasi-experimental”
research designs that in some cases may also produce trustworthy estimates
and, indeed, share key statistical properties with high-quality RCTs (Nagin
and Weisburd, 2013). These designs, when rigorous, identify methods for
developing plausibly “as good as random” comparisons to use as the coun-
terfactuals to the treatment condition. Natural experiments are examples
of such research designs (Cook and Campbell, 1979), as are regression
discontinuity designs (see, e.g., Berk, 2010). As another alternative to an
RCT design, there are studies that use statistical controls as a primary
method for providing valid estimates of the impacts of interventions. These
are often termed multivariate methods, but they may mimic other types
of quasi-experimental designs (e.g., propensity score matching, described
by Rosenbaum and Rubin, 1983). These studies rely on high-quality data
about the phenomenon under study, as statistical models are used to cre-
ate equivalence of treatment and control conditions by including alterna-
tive confounding explanations of observed differences between treatment
and nontreatment outcomes as statistical controls. Thus, assessing internal
validity for all of these approaches requires a close understanding of the
data-generating process. While the committee recognized the inherent ad-
vantages of randomized experiments, it assessed the strengths of specific
studies in terms of how well threats to their internal validity had been
addressed.

The second task (external validity) involves determining how relevant
a particular finding or set of findings regarding an intervention’s effective-
ness is to estimating the potential effectiveness of similar interventions in
other times and places. The challenge for this task is that while the new
interventions are “similar” in some sense to those that were evaluated, they
and the context in which they are implemented will not be identical to the
evaluated cases. For example, if a hot spots policing intervention is effective
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in reducing robbery in a high-crime neighborhood in Chicago, would it also
be similarly effective in reducing robbery in a high-crime neighborhood in
Los Angeles? The implementing agency and the environment both differ in
a variety of ways between these two neighborhoods. Does that negate the
relevance of the Chicago finding? More generally, changes in the treatment
details, the way in which it is implemented, the context of the implemen-
tation, and differences in the populations exposed can have considerable
effects on the impact. Despite these potential pitfalls, for the purposes of
policy design it is necessary to extrapolate from one time and place to a
different time and place.

One way to strengthen the credibility of extrapolation is to show that
the findings in that Chicago neighborhood can be replicated through high-
quality evaluations in a number of other cities. That is, if the finding seems
robust with respect to some other times and places, then it is more credible
to extrapolate to still others. Alternatively, the intervention effect may vary,
but in systematic ways. For example, if there is a reasonable presumption
that certain factors (such as size and average education of the jurisdiction
population) moderate the magnitude of the intervention effect, then the
ideal evidence base would include high-quality evaluations conducted in a
number of jurisdictions that differ with respect to those moderating factors.
In principle that would provide a “predicted effect size” for any jurisdiction
of particular size and education.

Another way to strengthen the credibility of extrapolation is by de-
velopment of theory regarding the basic mechanisms on which a program
innovation relies to influence behavior. What is learned from empirical
studies of one or more interventions can then be framed as evidence not
merely about the effectiveness of the specific interventions but rather about
the effectiveness of the mechanisms underlying those interventions (Ludwig,
Kling, and Mullainathan, 2011). That is, a series of empirical evaluations,
perhaps taken together with other sorts of evidence, can allow evaluators to
look inside the “black box” of a policing approach (e.g., hot spots policing)
and interpret observed results in terms of the underlying mechanism (e.g.,
deterrence via the threat of punishment communicated by police presence).
The accumulation of evidence supporting the strength and robustness of a
particular mechanism enhances confidence that programs in new times and
places that incorporate this mechanism will be effective.

These evidence-accumulation strategies rely on the intervention having
homogeneous effects that are in fact not context dependent. If multiple
studies result in conflicting evidence on effectiveness, new empirical work
focusing on uncovering and testing contextual factors that aid or hinder
treatment effectiveness is needed.
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ORGANIZATION OF THE REPORT

This chapter has discussed the historical context of proactive polic-
ing, the charge to the study committee, the definition of proactive policing
used in this report, and the standards used by the committee in evaluating
evidence. Chapter 2 focuses more directly on the nature of the proactive
policing strategies examined in the report. These strategies are divided into
four broad categories: place based, person focused, problem solving, and
community oriented. The logic for this division is presented in that chap-
ter, as are the descriptions of the strategies that fall under each of those
domains. As will become apparent, the real world is much messier than an
academic effort to define and categorize proactive policing strategies. None-
theless, the committee thought it important at the outset to try to identify
strategies in terms of the broad mechanisms that are seen as contributing
to crime prevention outcomes.

Policing strategies raise important issues regarding legality and lawful-
ness. Proactive approaches can involve, among other things, the gathering
and aggregating of information, the use of algorithms (public and private)
for decision making, the development of criteria for intervention beyond
individual suspicion, and the concentration of interventions and resources.
Such activities may create concerns about issues, such as privacy, arbitrari-
ness or abuse (including arbitrariness or abuse with regard to arrests and
the use of force), discrimination, accuracy, accountability, and transparency.
These issues are the focus of discussion in Chapter 3.

The importance of reviewing the evidence of the effects of proactive
policing on crime and disorder has already been noted. More than a decade
has passed since the 2004 NRC report on police practices and policies
(National Research Council, 2004), and many innovations in proactive
policing had not been evaluated at the time of that study; other approaches,
moreover, have yielded many new studies. These topics are the focus of
Chapter 4.

As indicated above, even if the evidence were clear that proactive
policing strategies are effective at reducing crime and disorder, the con-
sequences of such strategies would need to be evaluated along additional
dimensions. Police officers are some of the most visible representatives of
law and government in most people’s lives, and the fairness of policing
has become a key issue today. The President’s Task Force on 21st Century
Policing, which was established by President Obama in December 2014,
emphasized, “[bJuilding trust and nurturing legitimacy on both sides of
the police/citizen divide is the foundational principle underlying the nature
of relations between law enforcement agencies and the communities they
serve” (p. 1). Proactive policing strategies can increase the points of contact
and interaction between police and communities, and proactive approaches
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may also expand the police function beyond traditional law enforcement
activities. The implications of proactive policing policy for community trust
and legitimacy are therefore especially important.

Chapters 5 and 6 focus on the impacts of proactive policing strategies
on communities and on community perceptions of the police. “Community
outcomes” is a term used in this report to refer to how a group of people
perceives and feels about its police, the policing that it receives, and the
consequences of that policing. It also includes actions that community
members take to assist police or to benefit themselves directly to deal with
crime, disorder, and quality-of-life issues relevant to policing. We divide this
discussion into two chapters to reflect the important distinction between
strategies that are focused on crime control without a clear orientation
to the community and its role in policing and those strategies seek to use
community engagement to enhance crime control. Chapter 5 examines
how proactive policing strategies that focus on places, people, or problem-
solving impact the communities in which they are carried out. Chapter 6
examines proactive policing strategies, such as community policing and
procedural justice policing, that seek not only to reduce crime but also to
alter the fundamental relationships between the police and the communities
they serve. Clearly, these proactive policing programs would be expected to
have more direct, and at least in their logic model, more positive impacts
on community perceptions of the police.

Concerns about racial discrimination loom especially large in discus-
sions of policing. There are many historical reasons why non-Whites might
distrust law enforcement. For instance, when the laws of the United States
were designed to produce and maintain racial stratification, it was the
job of police officers and sheriff’s deputies to enforce those laws. Police
across the nation were tasked with enforcing laws that disadvantaged
Blacks, Native Americans, immigrants, and others who were targeted by
laws designed to reinforce notions of racial superiority. From the Fugitive
Slave Act of 1850, which regulated the movement of Black people before
emancipation, to sundown towns that required all non-Whites to leave a
jurisdiction before the sun set, and to segregated schools, water fountains,
and lunch counters, it was the job of law enforcement to regulate de jure
racial hierarchies (Hinton, 2016a, 2016b).

Beginning in the 1960s and 1970s, law enforcement tactics under the
“War on Crime” and “War on Drugs” were characterized, if not by racial
animus, then by racially disparate consequences (Hinton, 2016a, 2016b).
More generally, even scholars trying to reform the police often seemed to
neglect the question of race and the impacts of policing on non-White com-
munities (Williams and Murphy, 1990). And this concern with discrimina-
tion and disparate consequences for non-White communities has continued
through the new millennium. We review in Chapter 7 not only the evidence
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on explicit biases against Black and other non-White people but also im-
plicit biases that may play a role in policing even when the police have no
specific policies to target non-White individuals.

A parallel (if less prominent) critique of police and race in the United
States is that Black neighborhoods suffer from under-policing. Anything
that reduced crime—especially violent crime—in non-White neighborhoods
would be a boon to those communities. This was precisely the argument
advanced by the Clinton administration in support of the 1994 Omnibus
Crime Bill that poured federal resources into municipal policing (Brickey,
19935; Hinton, 2016a, 2016b).

This report does not answer a series of questions at the heart of tension
between non-Whites and the police across the United States: Is policing
biased against the poor, Blacks, or other non-Whites? Are they more likely
to be shot and killed than advantaged groups? These are key questions that
need to be answered. The focus of this report, however, is more modest.
The committee’s main interest is whether and to what extent proactive po-
licing affects racial disparities in police—citizen encounters and racial bias
in policy behavior.

Chapter 8 summarizes the main findings for each of the four areas
on which the report focuses: law and legality, crime control, community
impacts, and racial disparities and racial bias. It then explores the broader
policy implications of the report. Finally, it lays out the committee’s sug-
gestions for filling research gaps in order to strengthen the knowledge base
regarding proactive policing and its impacts.

During the course of this study, the committee also gathered informa-
tion through roundtables and webinars open to the public. The purpose of
these activities was to explore topics and issues relevant to the study charge
from the perspectives of both the police carrying out proactive policing
and the communities that experience proactive policing. These sessions,
which helped to inform the committee’s deliberations, are summarized in
Appendix A.

CONCLUSION

Proactive policing, as the committee defines it, is a relatively new phe-
nomenon in American cities. Although there were historical precedents for
police proactivity in 19th and 20th century America, its current form devel-
oped from a crisis in confidence in policing that emerged because of social
unrest, rising crime rates, and growing skepticism regarding the standard
model of policing that had been dominant in the latter half of the 20th cen-
tury. The chapters that follow answer the specific questions with which the
committee has been charged: What are the consequences of proactive polic-
ing for legality, crime, communities, and racial disparities and racial bias?
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The Landscape of Proactive Policing

he previous chapter provided a broad historical context and specific

definition of proactive policing. But, having delineated a broad con-

cept of proactive policing, the committee also notes that the various
programs and interventions undertaken in the name of proactive policing
differ greatly in terms of both what the police do and the theoretical models
that inform their activities. Any description of proactive policing is made
even more difficult by the fact that police activities span a wide array of
responsibilities, many of them shared with state or federal law enforcement.
For example, the committee decided not to examine proactive policing ap-
proaches to white collar crime, which are primarily carried out by federal
law enforcement agencies. Similarly, we did not consider law enforcement
efforts to deal with organized crime, international drug trafficking, or traf-
ficking in human beings. The committee decided that while such activities
are often proactive and may involve local law enforcement, they were not
a part of the landscape of proactive policing that has come to be associated
with municipal policing in American cities, which was the main focus of
our discussions. This means, to a great extent, that the policing strategies
reviewed in this report refer to those public, frontline policing strategies
that have been applied to prevent or reduce ongoing, street-level crime and
disorder harms.

In focusing on this range of proactive policing, we faced an additional
problem. How could such a broad array of approaches be linked in ways
that would help to draw broader conclusions about the broad mechanisms
underlying prevention? The committee decided that an approach that identi-
fied what the key logic models of prevention were at the outset would pro-
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vide for the greatest insights into understanding whether proactive policing
was effective and whether and how it affects communities, the lawfulness of
policing, and racial disparities and racial bias. Taking this approach meant
that we recognized at the outset that policing in the real world would not
conform simply to the prevention models we identified. In the real world of
policing, practices may draw upon a variety of logic models for prevention.
This makes sense when the goal is preventing crime rather than identifying
the underlying theoretical mechanisms that create preventive outcomes.
What this means in practice is that specific programs carried out in policing
often fall across the categories defined by the committee.

The committee identified four broad approaches to crime prevention
that summarize the directions that proactive policing has taken over the past
few decades: place-based approaches, problem-solving approaches, person-
focused approaches, and community-based approaches (see Table 2-1).
While the police practices described in this report may include elements
of multiple models of prevention, it is generally the case that they develop
primarily as a response to the insights of one logic model in particular. For
example, hot spots policing and predictive policing developed primarily in
response to the insights underlying the logic model of place-based preven-
tion (described below), whereas community-oriented policing and proce-
dural justice policing rely primarily on a logic model emphasizing the key
role played by communities in crime prevention. This does not mean that
specific programs do not also draw from other logic models of prevention.
Rather, it is possible to think about the broad directions of proactive polic-
ing in reference to these categories and, more generally (as we do in later
chapters), to draw broader conclusions about why programs or practices
have the impacts observed.

The place-based approach seeks to focus policing resources more ef-
ficiently and effectively by capitalizing on the concentration of crime inci-
dents at certain locations, or microgeographic places, within a department’s
entire jurisdiction. Policing strategies that take a place-based approach
include hot spots policing, predictive policing, and use of closed circuit
television (CCTV).

A second approach, referred to here as the problem-solving approach,
seeks to take a scientific approach to diagnosing the problems that underlie
a pattern of crime incidents. After identifying the causes of these problems,
it attempts to tailor solutions to the problems by addressing their causes,
thereby preventing (or reducing) future crime. Strategies that take this ap-
proach include problem-oriented policing and third party policing.

The third approach focuses on deterring crime by capitalizing on the in-
sight that a small proportion of the crime-committing population commits
a disproportionate share of the crimes. Strategies that employ this person-

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

THE LANDSCAPE OF PROACTIVE POLICING 43

focused approach include focused deterrence; repeat offender programs;
and stop, question, and frisk (SQF).

The fourth approach, which we call the community-based approach,
focuses on involving the community in defining the key problems of polic-
ing and on fostering the community’s role (as understood by a strategy’s
logic model) in maintaining order and public safety. Strategies that take a
community-based approach include community-oriented policing, proce-
dural justice policing, and broken windows policing.

These four approaches have different implications for the outcomes of
policing, whether those outcomes be crime control, a community’s evalu-
ation of its police, the lawfulness of policing, or potential disparities or
bias in the application of policing. To understand why and how these ap-
proaches have been used in actual policing programs and interventions, we
will ask three questions for each approach:

1. What factors underlay its emergence as a proactive policing
approach?

2. What are the main types of policing practices (here called strate-
gies) that use this approach?

3. What is the underlying logic model, and the evidence for that
model, that informs strategies that adopt this policing approach?

Before applying the conceptual framework and its taxonomy of polic-
ing approaches and strategies to the real world and the research literature
about it, two caveats are in order. First, as already noted, actual policing
programs and implementations of proactive practices often incorporate ele-
ments that fall under two or more of the approaches as defined above; even
more frequently, they combine elements from several strategies, as these are
defined in this chapter. To aid comprehension, we reserve the terms “ap-
proach” and “strategy” for the taxonomic elements of the framework sum-
marized in Table 2-1. We reserve “logic model” for the rationale underlying
an approach or a strategy implementing an approach. Second, although the
committee has adopted terminology in common use in the research litera-
ture and in policing practice, we recognize that the strict characterizations
given in this report will sometimes conflict with how these terms are used
in one study or another. For purposes of our discussion, the committee has
interpreted whatever terminology the original authors used into the termi-
nology of our conceptual framework.

STRATEGIES FOR A PLACE-BASED APPROACH

Policing has always had a geographic or place-based component, espe-
cially in how patrol resources are allocated for emergency response systems
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TABLE 2-1 Four Approaches to Proactive Policing

Place-Based
Approach

Problem-
Solving
Approach

Person-
Focused
Approach

Community-Based
Approach

Logic Model
for Crime
Prevention

Policing
Strategies

Primary
Objective

Key Ways to
Accomplish
Objective

Capitalize on
the evidence

for the
concentration
of crime at
microgeographic
places

Hot spots
policing,
predictive
policing, CCTV

Prevent crime in
microgeographic
places

Identification of
crime hot spots
and application
of focused
strategies

Use a problem-
oriented
approach,
which seeks

to identify
problems as
patterns across
crime events
and then
identify the
causes of those
problems

Draw upon
solutions
tailored to
the problem
causes, with
attention to
assessment

Problem-
oriented
policing, third
party policing

Solve recurring
problems to
prevent future
crime

Scan and
analyze crime
problems,
identify
solutions and
assess them
(SARA model)

Capitalize on
the strong
concentration
of crime
among a small
proportion of
the criminal
population

Focused
deterrence;
repeat offender
programs;
stop, question,
and frisk

Prevent and
deter specific
crimes by
targeting
known
offenders

Identification
of known
high-rate
offenders and
application of
strategies to
these specific
offenders

Capitalize on
the resources
of communities
to identify and
control crime

Community-
oriented policing,
procedural justice
policing, broken
windows policing

Enhance collective
efficacy and
community
collaboration with
police

Develop
approaches
that engage the
community or
that change
the way police
interact with
citizens
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(Sparrow, Moore, and Kennedy, 1992). In order for officers to respond
quickly to citizen calls, police organizations developed geographically based
systems that took into account the crime levels in particular areas. Under
the standard model of policing, which emphasized shortening response
times, police resources were organized using macrogeographies, which
refers to areas the size of patrol officers’ beats, an organization’s precincts,
or other relatively large administrative areas. In contrast to the standard
model, proactive place-based policing (see Weisburd, 2008) focused on
smaller, “micro” units of geography, often termed “crime hot spots.” Such
a hot spot might be a single building or address; street segments or the faces
of a street block; or clusters of addresses, block faces, or street segments
with common crime problems.

Since the 19th century, scholars have found evidence that crime is
more prevalent in some places than others (Guerry, 2002; Quetelet, 1842;
Mayhew, 1968). However, research emerging in the late 1980s showed
that this concentration of crime occurred at a very microgeographic level.
Place-based proactive policing developed in response to this growing body
of evidence (Sherman, Buerger, and Gartin, 1989; Sherman and Weisburd,
1995; Weisburd and Green, 1995). Its logic model was based on the re-
search findings that crime incidence was highly concentrated in crime hot
spots. As Sherman and Weisburd (1995, p. 629) remarked in the first large-
scale test of effectiveness of hot spots policing in Minneapolis, Minnesota,
if “only 3 percent of the addresses in a city produce more than half of all
the requests for police response, if no police are dispatched to 40 percent
of the addresses and intersections in a city over one year, and, if among the
60 percent with any requests the majority register only one request a year
(Sherman, Buerger, and Gartin, 1989), then concentrating police in a few
locations makes more sense that spreading them evenly through a beat.”

Important to the development of place-based policing are theoreti-
cal perspectives that also emerged during this period (Braga et al., 2011;
Weisburd and McEwen, 1997; Weisburd and Telep, 2010). Key to the
standard model of police patrol had been the idea that opportunities
for crime were common throughout the urban landscape (see Repetto,
1976). But with the entry of economists into the analysis of crime (Becker,
1968; Ehrlich, 1973; Cook, 1986), the assumption that the crime rate was
somehow determined by the number of “offenders” was challenged. The
economic theory of crime conceptualized criminal behavior as a choice
available to everyone, influenced by the perceived costs and benefits of
available criminal opportunities. The crime rate, from this perspective,
is determined both by the potential payoff to exploiting an opportunity
(amount of “loot” in the case of property crime) and by the probability of
arrest and punishment. The availability of attractive criminal opportunities
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is thus one determinant of crime and is itself heavily influenced by private
behavior of potential victims.

Routine activities theory (Cohen and Felson, 1979), situational pre-
vention (Clarke, 1995), and crime pattern theory (Brantingham and
Brantingham, 1993) challenged the idea that criminal opportunities were
unending and raised the question of whether specific places have charac-
teristics that attract or generate crime. These perspectives, which are often
termed “opportunity theories” (see Cullen, 2010; Wilcox, Land, and Hunt,
2003), suggested that reduction of crime opportunities at specific places
would likely prevent crime without displacing it to other locations.! Using
this theoretical background, advocates of place-based policing argued that
traditional objections to targeting microgeographic hot spots—objections
that assumed crime displacement—would be unlikely to offset the crime
prevention gains generated by focusing policing on hot spots.

The underlying logic model of place-based policing—that police
can capitalize on the strong concentration of crime at microgeographic
places—has been confirmed in a large number of studies over the past
few decades (see Andresen and Malleson, 2011; Braga, Papachristos, and
Hureau, 2014; Brantingham and Brantingham, 1999; Crow and Bull, 1975;
Curman, Andresen, and Brantingham, 2015; Pierce, Spaar, and Briggs,
1988; Roncek, 2000; Sherman, 1997; Sherman, Buerger, and Gartin, 1989;
Weisburd and Amram, 2014; Weisburd et al., 2004; Weisburd and Green,
1995; Weisburd, Morris, and Groff, 2009; Weisburd, Maher, and Sherman,
1992; Weisburd, Groff, and Yang, 2012; Weisburd, 2015). These studies
confirmed that microgeographic concentrations of crime do not necessarily
conform to traditional ideas about crime and communities. In particular,
neighborhoods that are considered troubled often have discrete locations
that are free of crime, and crime hot spots do occur in neighborhoods
that are generally viewed as advantaged and not crime prone (see, e.g.,
Weisburd, Groff, and Yang, 2012). A number of studies also suggested
that hot spots of crime are often stable over long periods of time (see, e.g.,
Weisburd, Groff, and Yang, 2012; Andresen and Malleson, 2011).

Hot Spots Policing

Sherman and Weisburd (1995) developed the strategy of hot spots po-
licing in the Minneapolis Hot Spots Patrol Experiment. Hot spots policing
covers a range of police responses, but they all focus resources on locations
where crime incidents have been highly concentrated. By focusing on micro-
geographic locations with high concentrations of crime, hot spots policing

I'The four main dimensions of opportunity theory are (1) motivated offenders, (2) suitable
targets, (3) guardianship, and (4) accessibility/urban form.
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aims to increase the general deterrence of police actions, in this case by
increasing perceptions of the certainty of enforcement action (Durlauf and
Nagin, 2011). There may also be a specific deterrent impact of hot spots
policing, if offenders who are arrested because of increased patrols are
thereby dissuaded from future offending. In addition to specific and general
perceptual deterrence, police can also alter the situational opportunities
that exist at hot spots by altering the environmental design of places (see,
e.g., Clarke, 1997), engaging “place guardians” such as building managers
or store owners (Eck and Weisburd, 1995), and engaging communities at
the hot spots (Weisburd, Davis, and Gill, 2015).2

Once a hot spot is identified, police may implement a range of tactics
appropriate to the particular type of hot spot to prevent crime in the given
microarea, and these tactics often incorporate elements typical of one or
another of the other three proactive policing interventions discussed above
(refer to Table 2-1). In 2008, the Police Executive Research Forum (PERF)
conducted a survey on hots spots policing that was distributed to its general
members.3 The results of the survey indicate that when police engage in
hot spots policing, they implement aspects of general patrol/enforcement
strategies, an offender-oriented strategy, problem-oriented and community-
oriented strategies, or a general investigative strategy.* Table 2-2 shows the
use of each policing practice by the principal type of crime associated with

2 As noted earlier, actual policing practice often combines elements from two or more of the
approaches. A hot spots policing practice that seeks to engage the community could easily
become a hybrid of place-based and community-based approaches.

3PERF agencies represent an important and influential group of the nation’s largest police
forces. To be eligible for PERF general membership, one must be the executive head of a state
or local police agency that has 100 or more employees and/or serves a jurisdiction of at least
50,000 persons. The survey discussed here was completed by 191 PERF agencies, represent-
ing a response rate of 63 percent. “The responding agencies were predominantly large, with a
mean of 997 officers and a median of 315. Their service populations averaged nearly 460,000
and had a median size just below 161,000. Eighty-three percent of the [agencies] were mu-
nicipal agencies, while the remainder consisted primarily of county [agencies] (13 percent).”
The U.S. agencies in the sample represented all four primary regions of the United States (as
defined by the U.S. Census Bureau), and their jurisdictions accounted for 21 percent of the
country’s population in 2006 (Koper, 2014, pp. 126-127).

4A general patrol/enforcement strategy can include such practices as directed patrol, traffic
stops and field interviews, order maintenance, foot patrol, overtime saturation patrol, fixed
police presence, and use of mobile suppression or saturation units. An offender-oriented
strategy may consist of interventions that target known offenders, execute warrant services,
and check on probationers and parolees. Problem-oriented and community-oriented strategies
include problem analysis and problem solving, intervening at problem locations, community
policing partnerships, and multiagency task force operations. General investigative strategies
consist of interventions such as surveillance, decoy operations, buy-bust/reverse stings, and
the use of technologies like surveillance cameras or gunshot detection systems (Koper, 2014).
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BOX 2-1
Hot Spots Policing in Sacramento, California

The Sacramento Police Department (SPD) implemented a hot spots policing
program in 2011. In coordination with researchers, the SPD engaged in hot spots
policing for 90 days from February to May.

The SPD’s crime analysis unit determined that about 5 percent of street seg-
ments in Sacramento accounted for one-half of crime calls for service, in line with
theories regarding the concentration of crime in particular locations. To identify hot
spots, the SPD analyzed citizen-generated calls for service in those districts that
met the criteria to receive the hot spots program. Forty-two hot spots were identi-
fied that met three criteria: (1) not larger than one standard linear street block, (2)
not extending for more than one-half block from either side of an intersection, and
(8) not within one standard linear block of another hot spot.

Officers were assigned one to six hot spots in their patrol area and were
given a random order in which to visit each, giving the SPD a great deal of con-
trol over officer activities. The officers visited each of their hot spots for 12 to 16
minutes apiece. Through their in-car computers, officers received suggestions on
proactive activities to engage in while at hot spots, including making traffic stops,
street checks, and business contacts. Officers also were encouraged to initiate
citizen contacts while present in the hot spot.

SOURCE: Adapted from Telep, Mitchell, and Weisburd (2014).

a hot spot.® As these results illustrate, there is often overlap between tactics
used in hot spots policing and tactics typically associated with the other
proactive policing approaches in Table 2-1. Box 2-1 describes a hot spots
policing program in Sacramento, California, further demonstrating that
police departments often use a range of tactics from different approaches
at hot spots.

Predictive Policing

Predictive policing is a strategy for proactive policing that uses predic-
tive algorithms based on combining different types of data to anticipate
where and when crime might occur and to identify patterns among past
criminal incidents. Predictive policing tends to focus on geospatial predic-

3The underlying logic model of hot spots policing does not limit police to implementing only
these practices. For example, the police could engage in community policing (foot patrol being
one tactic often associated with community policing, another being door-to-door getting-to-
know-you police interventions) or procedural justice.
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tion of crime activity, and many police departments who adopt predictive
policing approaches use computer software to generate maps of predicted
crime activity.®

Predictive policing takes data from disparate sources (both real-time
crime data and frequently other noncrime data) and identifies patterns in
the aggregated dataset. Police then use those patterns to anticipate, prevent,
and respond more effectively to future crime. Predictive policing overlaps
with hot spots policing but is generally distinguished by its reliance on so-
phisticated analytics that are used to predict likelihood of crime incidence
within very specific parameters of space and time and for very specific types
of crime.

Predictive methods can be used to predict crime incidence by type, pre-
dict offenders, predict perpetrators’ identities, or predict victims of crime.
For geospatial prediction of crime activity, many police departments use
computer software to generate maps of predicted crime activity. Methods
used to identify likely perpetrators of past crimes use available information
from crime scenes to automatically link suspects to crimes; methods predict-
ing potential victims of crimes identify at-risk groups and individuals, such
as those in proximity to at-risk locations, individuals at risk of victimiza-
tion, and individuals at risk of domestic violence (Perry et al., 2013).

Making predictions is only half of predictive policing; the other half is
carrying out interventions that act on the predictions (Perry et al., 2013).
Police combine predictions (and crime analysis more generally) with
strategies and tactics at predicted locations. For example, in Shreveport,
Louisiana, the police department used monthly predictions of locations
of future crimes to drive a strategic decision-making model that included
increasing officer awareness of hot spots in roll call and using predic-
tions to implement a broken windows intervention (Hunt, Saunders, and
Hollywood, 2014).

Predictive policing as a strategy for proactive policing has its origins in
the National Institute of Justice’s first predictive policing symposium, held
in 2009 in Los Angeles. Participants at that meeting identified numerous

6 According to Ferguson (2012, p. 265), predictive policing is a “generic term for any crime
fighting approach that includes a reliance on information technology (usually crime mapping
data and analysis), criminology theory, predictive algorithms, and the use of this data to im-
prove crime suppression on the streets.” Ratcliffe (2014, p. 4) defines predictive policing as
“the use of historical data to create a spatiotemporal forecast of areas of criminality or crime
hot spots that will be the basis for police resource allocation decisions with the expectation
that having officers at the proposed place and time will deter or detect criminal activity.”
However, predictive policing methods may at times also focus on predicting individuals who
may become offenders or on predicting perpetrator identities using regression and classifica-
tion models that include risk factors, statistical modeling to link crimes, and computer-assisted
queries and analysis of intelligence and other databases (Perry et al., 2013).
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potential applications of predictive policing, but the primary actual use was
the description of the time and location of future incidents in a crime pat-
tern or series. For example, police in Richmond, Virginia, used predictive
policing methods to analyze random gunfire incidents. Using this analysis
to make predictions, they were able to anticipate the time, location, and
nature of future incidents (Uchida, 2009).

There are a number of companies that sell commercial predictive po-
licing software (e.g., PredPol and HunchLab 2.0) as well as one program
funded by the National Institute of Justice and available without charge.”
These software programs require access to real-time crime data (and, some-
times, other noncrime data) that are geocoded, reliable, and fit for the ana-
lytic purpose. The software must also have an appropriate algorithm that
can produce viable predictions when needed and produce them in a format
that is easily translated to operational personnel. Beyond the software, in
order to implement predictive policing, a decision-making system in the
operational environment capable and willing to make resource allocation
decisions based on the predictions is necessary, along with the adoption of
appropriate tactics tailored to the crime problem (see Ratcliffe, 2014). We
note, however, that a software program is not necessary to produce results
akin to those produced by predictive policing software programs; with suf-
ficient knowledge and under the right circumstances, a well-trained crime
analyst could perform the activities of a dedicated software program.

Because the concept of predictive policing is relatively recent, there is
a lack of clarity with regard to both the specifics of operationalization of
these definitions and the specifics of the police strategies applied (Santos,
2014). The effectiveness of predictive policing is difficult to establish be-
cause, to be a bona fide new policing strategy, it may require combining
two components. The first is a software algorithm or prediction regime
that is able to better predict future criminality than any existing alternative
mechanisms (such as current software for crime mapping and/or the abili-
ties of a crime analyst). Second, predicted grids should incur an operational
response that is identified specifically with predictive policing.

Closed Circuit Television

CCTV is a surveillance technology comprising one or more video cam-
eras connected in a closed circuit to a monitoring system. A CCTV system
for proactive policing usually includes a number of cameras that can pan,
tilt, and zoom in various directions; a mechanism to convey the real-time
images to a monitoring location; a range of other elements that store,

7The PROVE software utility is available at https://www.hunchlab.com/tools/prove [July
2017].
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display, or otherwise monitor the camera live feed; and a human element
whereby someone monitors the images either in real time or in response to
an incident (Ratcliffe, 2006). Though CCTV may be used reactively, the
committee examines here the uses of CCTV for proactive policing; that is,
when CCTV is used to view suspicious situations or disorders, to which
police might be able to respond before the situation deteriorates into a
crime incident.

How cameras are monitored varies significantly among police depart-
ments. When used proactively, CCTV cameras are actively monitored,
requiring a person who watches the camera feed and can deploy personnel
to the incident in real time. Some CCTV systems, such as in the town of
Malmo, Sweden, are actively monitored only during weekend nights from
midnight to 6 a.m. (Gerell, 2016). Some systems may also have such high
camera-to-operator ratios that doubt is cast as to the level of “active” moni-
toring actually taking place (Smith, 2004; Piza et al., 2015).

CCTV cameras are used to increase the risks for offenders of com-
mitting crime and specifically comprise a formal surveillance mechanism
that enhances or replaces the role of police or security personnel (Welsh
and Farrington, 2008; Clarke and Eck, 2005). In other words, prevention
occurs if a potential offender is aware of the camera and makes the deci-
sion that the risk of capture outweighs the benefits of the imminent offense
(Ratcliffe, 2006). CCTV cameras placed overtly are hypothesized to gen-
erate a general deterrence mechanism that increases the perceived risk of
capture among the general potential offender population, should a crime be
committed. They also raise the possibility of specific deterrence by which
any offenders who are captured through use of the camera scheme are dis-
suaded from future offending. This perceptual deterrence is therefore rooted
in the certainty, severity, and celerity of punishment, where “deterrence is
maximized by sanctions that are perceived as inexorable, burdensome, and
expeditious” (Apel, 2016, p. 59). CCTV aims to heighten the last of these:
perception of the celerity of enforcement action.

STRATEGIES FOR A PROBLEM-SOLVING APPROACH

Herman Goldstein argued in 1979 that the police could be more effec-
tive in reducing crime if they took a more “problem-oriented” approach.
Goldstein noted that the police had become so concerned with the means
of policing that they had neglected the goals of policing. He called on po-
lice to refocus on those goals, which in his view could be defined as solv-
ing problems in communities (Goldstein, 1979, 1990). The logic model
of problem solving assumes that if the police focus on specific problems,
they will be more successful at reducing crime and other community prob-
lems. Strategies for a problem-solving approach, such as problem-oriented
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policing and third party policing emerged from Goldstein’s work.® These
problem-solving strategies seek to identify causes of problems and draw
upon innovative solutions with attention to assessment.

Problem-solving strategies, with their analytic focus, often incorpo-
rate policing practices characteristic of other approaches. For example, in
practice there is often overlap of problem-solving practices with practices
typical of a place-based approach and a person-focused approach. As will
be discussed below, interventions that primarily take a community-based
approach often explicitly include elements characteristic of the problem-
solving approach as well.

Problem-Oriented Policing

Problem-oriented policing is an analytic method for developing crime
reduction tactics. This strategy draws upon theories of criminal opportu-
nity, such as rational choice and routine activities, to analyze crime prob-
lems and develop appropriate responses (Clarke, 1997; Braga, 2008; Reisig,
2010). Using a basic iterative process of problem identification, analysis,
response, assessment, and adjustment of the response (often called the scan-
ning, analysis, response, and assessment [SARA] model), this adaptable and
dynamic analytic method provides a framework for uncovering the complex
mechanisms at play in crime problems and for developing tailor-made in-
terventions to address the underlying conditions that cause crime problems
(Eck and Spelman, 1987; Goldstein, 1990). Depending on the nuances of
particular problems, the responses that are developed—even for seemingly
similar problems—can be diverse. Indeed, problem-oriented policing inter-
ventions draw upon a variety of tactics and practices, ranging from arrest
of offenders and modification of the physical environment to engagement
with community members.

Historically, most police departments engaged in incident-driven crime
prevention strategies. These departments sought to resolve individual crime
incidents instead of addressing recurring crime problems (Eck and Spelman,
1987). In his seminal article that challenged existing police policy and
practice, Herman Goldstein (1979) proposed an alternative: police should
search for solutions to the recurring problems that generated repeated
calls. Goldstein described this strategy as the “problem-oriented approach”
and envisioned it as a departmentwide activity. He intended for problem-
oriented policing to also address the problem of unguided police discretion

8Proactive partnerships with other organizations (such as code or liquor enforcement agen-
cies, schools, probation, and private businesses), situational crime prevention, and crime
prevention through environmental design are also commonly used as practices for a problem-
solving approach. These are generally included in our review as third party policing practices.
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(which could give rise to negative consequences such as improper use of
force, ineffective crime reduction procedures, corruption, and discrimina-
tory practices) and the “means-over-ends syndrome” (meaning an over-
emphasis on means, without appropriate attention to the goals, or ends).

Goldstein also emphasized from the outset that police engaged in prob-
lem-oriented policing should focus their efforts on problems the community
cares about and that practices typical of a community-based approach
should be among those considered in trying to reduce any given problem.
Eventually the Office of Community Oriented Policing Services (COPS
Office) in the U.S. Department of Justice formally hybridized problem-
oriented policing and community-oriented policing by making problem-
oriented policing a key element of its community-oriented policing strategy
(discussed below). Thus, like many of the strategies discussed in this chap-
ter, problem-oriented policing is in practice often implemented in practice
in conjunction with practices characteristic of other policing approaches.

Problem-oriented policing requires police to be proactive in identify-
ing underlying problems and to develop an array of tactics to address
the problem, not just a particular police tactic (Goldstein, 1990; see also
Weisburd et al., 2008, p. 10). However, research suggests that it is often
difficult for police officers to fully implement a problem-oriented policing
strategy (Cordner, 1998; Eck and Spelman, 1987; Clarke, 1998; Braga
and Weisburd, 2006). Indeed, the research literature is filled with cases
where problem-oriented policing programs tend to fall back on traditional
methods and tend to have weak problem analysis components (Buerger,
1994; Capowich and Roehl, 1994; Cordner and Biebel, 2005; Read and
Tilley, 2000). Box 2-2 describes a problem-oriented policing program in the
Jacksonville, Florida, Sheriff’s Office.

Third Party Policing

Third party policing draws upon the insights of problem solving but
also leverages “third parties” who are viewed as significant new resources
for preventing crime and disorder. The argument for third party policing
asserts that the police cannot successfully deal with many problems on their
own. Thus, the failures of the standard model of policing are inherent in the
limits on police powers, and crime prevention requires police engagement
with third parties. Using civil ordinances and civil courts or the resources
of private agencies, police departments engaged in third party policing
recognize that much social control is exercised by institutions other than
the police (e.g., public housing agencies, property owners, parents, health
and building inspectors, and business owners) and that crime can be better
managed through coordination with these institutions, using means other
than the criminal law.
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BOX 2-2
Problem-Oriented Policing in Jacksonville, Florida

Problem-oriented policing can be operationalized in many different ways.
The Jacksonville Sheriff’s Office implemented a problem-oriented policing pro-
gram directed at microgeographic crime hot spots in order to reduce violent crime.
Officers identified and analyzed specific crime and disorder problems in these
places in order to develop effective responses. To this end, officers (in conjunction
with a crime analyst) were encouraged to explore the “root causes” of violence
in identified locations and to propose solutions for those causes. In some cases,
officers focused their tactics on the offenders present in the locations or the com-
munity; in others they opted for environmental crime prevention tactics that could
reduce violent crime. In still other cases, officers worked with residents and city
agencies to develop custom responses to particular problems. In each case, a
high degree of importance was placed on creativity and officer discretion.

The officers spent their full shifts engaging in problem-oriented policing at
their assigned location. Working closely with community partners and using the
SARA model, officers undertook a range of activities at the various locations. The
most common were situational crime prevention measures, such as repairing
fences, installing or improving lighting, and erecting road barriers. In addition,
officers frequently engaged business owners and rental property managers in
improving security measures, business practices, and other forms of prevention
and collaboration. Other activities aimed at solving causes of problems included
community organizing (e.g., conducting community surveys and other forms of
citizen outreach), social services (e.g., improving recreational opportunities for
youth), code enforcement, aesthetic community improvements (e.g., removing
graffiti or cleaning up a park), and nuisance abatement (Taylor, Koper, and Woods,
2011, p. 158).

Mazerolle and Ransley (2006, p. 192) suggested that the growth of
third party policing may be part of a larger transformation of governance in
Western democracies away from state sovereignty and control and toward
“networks of power.” Meares (2006, p. 207) similarly suggested that third
party policing bears similarities to certain forms of civil regulation (e.g., of
accountants, lawyers, employers, and sports leagues) and that, given the
pervasive forms of civil regulation today, it is not surprising that third-party
efforts are becoming common in the enterprise of street crime control.

Again, there is often overlap in practice between third party policing
and the other strategies examined by the committee. The focal point of
third party policing can be people, places, or situations. Third party polic-
ing efforts are sometimes directed specifically at categories of people—such
as young people, gang members, or drug dealers—and at other times at
specific places, such as crime hot spots (Mazerolle and Ransley, 2006,
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BOX 2-3
Third Party Policing in Oakland, California

This description of the Beat Health Program, initiated by the Oakland Police
Department, is adapted from the researchers’ report on the program (Mazzerole
and Roehl, 1999, pp. 1-3). The program used civil remedies to control drug and
disorder problems by focusing on the physical decay and property management
conditions of specific commercial establishments, private homes, and rental prop-
erties. Police officers worked with city agency representatives to inspect targeted
properties, coerce landowners to clean up blighted properties, post “no trespass-
ing” signs, enforce municipal regulations and health and safety codes, and initiate
court proceedings against property owners who failed to comply with civil law
citations. Although the ultimate targets of the Beat Health program were offend-
ing individuals living or socializing in identified zones, program staff interacted
primarily with nonoffending third parties—landlords, business owners, and private
property owners—responsible for the property.

The mandate of the Beat Health Unit was to reduce drug and disorder prob-
lems throughout Oakland. The Beat Health Unit made preliminary visits to sites
that came to its attention due to a large number of calls for service, narcotics
arrests on the property, special requests from community groups for police assis-
tance, or citizen complaints. During the preliminary site visit, a Beat Health team
sought to establish a relationship with the site manager or with anyone who was
thought to have a stake in improving conditions at the location.

In addition to working closely with city agencies during inspections, the
Beat Health teams often worked with police department neighborhood service
coordinators, community groups, merchant associations, and other units of the
Oakland Police Department. A substantial portion of the intervention activity in-
volved working with and pressuring third parties (primarily owners, parents of
grown children, and property managers) to make changes to properties that had
drug and disorder problems. Although much of the contact with property own-
ers was to gather information, many property owners were directly involved in
problem-solving interventions.

Beat Health teams suggested ways to increase security, made referrals to
city agencies for assistance, discussed relevant legal ordinances and safety code
responsibilities (including landlords’ rights and tenants’ responsibilities), encour-
aged owners to voluntarily fix and clean up properties, and supported owners in
their intervention and prevention efforts. The Beat Health Unit also offered train-
ing to landlords and owners in screening tenants and effectively managing rental
properties. The officers maintained contact with property owners throughout the
intervention period (about 6 months) to ensure that problems were mitigated. In
these ways, police analyzed the problem and implemented a solution that posed
an alternative to conventional crime-control strategies.

SOURCE: Adapted from Mazerolle and Roehl (1999, pp. 1-3).
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p. 197). For example, police in southern California used regulatory policy
to promote responsible management among operators of nuisance motels
(Bichler, Schmerler, and Enriquez, 2013). In Oakland, California, police
implemented the “Beat Health” third party policing program to abate drug
and disorder problems (see Box 2-3). Still other third party policing pro-
grams may seek to engage business improvement districts in crime preven-
tion activities, such as coordinating private security services to complement
public security (Cook, 2011; Cook and MacDonald, 2011).

Third party policing interventions (and the problem-solving policing
approach more generally) could also include strategic partnerships with
private security entities. For example, there are now approximately 1,000
private Business Improvement Districts in the United States, funded by
special assessments on owners within the boundaries of the district, that
supplement public services.

STRATEGIES FOR A PERSON-FOCUSED APPROACH

In the standard model of policing, the primary goal of police was to
identify and arrest offenders after crimes had been committed. But begin-
ning in the early 1970s, research evidence began to suggest that the police
could be more effective if they focused on a relatively small number of
chronic offenders (Pate, Bowers, and Parks, 1976). Similar to the research
showing a concentration of crime at certain microgeographic locations,
Wolfgang, Figlio, and Sellin (1972) found that a large proportion of crime
was committed by a small proportion of offenders: just 6 percent of the
juveniles they studied were responsible for 55 percent of juvenile arrests.
These findings—the existence of a substantial, identifiable group of chronic
offenders—were replicated in a series of other studies of criminal behav-
ior (see, e.g., Farrington and West, 1993; Howell et al., 1995; Blumstein,
Farrington, and Moitra, 1985).

These studies led to innovations in policing based on the logic model
that crime prevention outcomes could be enhanced by focusing policing
efforts on the small number of offenders who account for a large propor-
tion of crime. From this perspective, the standard model of generalized
investigation and prevention was deficient because it spread resources too
broadly across the general criminal population. Specific deterrence could
be gained by focusing on very high rate offenders who are responsible for a
large part of the crime problem, and general deterrence would be enhanced
by the message that high rate offenders are the focus of concentrated police
activities. Such programs, at least in their development, rely not on the so-
cial or demographic characteristics of offenders as a method of allocation
of police resources but rather on official data about crime.
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Focused Deterrence

Offender-focused deterrence, also known as pulling levers, is a strat-
egy that attempts to deter crime among a particular offending population
and is often implemented in combination with interventions typical of a
problem-solving approach (Braga and Weisburd, 2012). Focused deterrence
allows police to increase the certainty, swiftness, and severity of punishment
in innovative ways. The first focused deterrence intervention, Operation
Ceasefire, was implemented to reduce youth homicide in Boston during the
mid-1990s (Braga et al., 2001; Kennedy, Piehl, and Braga, 1996). This well-
known program was designed to prevent violence by reaching out directly
to gangs, saying explicitly that violence would no longer be tolerated, and
backing up that message by “pulling every lever” legally available when
violence occurred (Kennedy, 1997). Box 2-4 gives a more detailed descrip-
tion of Operation Ceasefire. Central to the strategy is direct interaction
with offenders and communication of clear incentives for compliance and
consequences for criminal activity. Most offender-focused deterrence inter-
ventions target various criminally active groups and networks, including
gangs and drug crews.

Focused deterrence interventions target specific behaviors by the rela-
tively small number of chronic offenders who are viewed as highly vulner-
able to criminal justice sanctions. The strategy aims to directly confront
offenders—for example, by telling them that continued offending will not
be tolerated and informing them how the system will respond if they violate
behavior standards. An important aspect of the strategy is often the use
of face-to-face meetings with offenders. McGarrell and colleagues (2006)
suggested that these types of direct communication, followed up with
appropriate enforcement responses to continuing violations, may cause
offenders to reassess the risks of committing crimes. It is likely that other
complementary crime-control mechanisms are at work in a focused deter-
rence strategy (see, e.g., Braga, 2012). Focused deterrence typically is in-
corporated in a hybrid intervention or program with elements of both the
problem-solving and community-based approaches. According to Braga
and Weisburd (2012, pp. 349-350), “the emphasis is not only on increas-
ing the risk of offending but also on decreasing opportunity structures for
violence, deflecting offenders away from crime, increasing the collective
efficacy of communities, and increasing the legitimacy of police actions.”

There have also been examples of focused deterrence applied to
street drug markets and individual repeat offenders. In High Point, North
Carolina, the Drug Market Intervention aimed focused deterrence at elimi-
nating public forms of drug dealing such as street markets and crack
houses by warning dealers, buyers, and their families that enforcement was
imminent (Kennedy and Wong, 2009; Corsaro et al., 2012; Saunders et
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BOX 2-4
Focused Deterrence in Boston: Operation Ceasefire

Operation Ceasefire was implemented by the Boston Police Department dur-
ing the mid-1990s in an effort to tackle rising youth gun violence. A small popula-
tion of chronic offenders involved in neighborhood-based groups was identified as
responsible for more than 60 percent of youth homicide in Boston.

As part of the Operation Ceasefire Program, the police and their law enforce-
ment, social service, and community partners reached out directly to the identi-
fied gangs, explicitly warning them that violence would no longer be tolerated.
The warnings were given teeth by applying every legally available enforcement
response when violence occurred. For example, the police and other law enforce-
ment agencies sought to:

... disrupt street drug activity, focus police attention on low-level street crimes such
as trespassing and public drinking, serve outstanding warrants, cultivate confidential
informants for medium- and long-term investigations of gang activities, deliver strict
probation and parole enforcement, seize drug proceeds and other assets, ensure
stiffer plea bargains and sterner prosecutorial attention, request strong bail terms (and
enforce them), and bring potentially severe federal investigative and prosecutorial
attention to gang-related drug and gun activity. (Braga and Weisburd, 2015, p. 57)

At the same time, gang members were offered constructive help from youth
workers, probation and parole officers, and in time even from churches and other
community groups. But these service partners also reinforced the message that
violence was no longer acceptable to the community and that gang members’
typical justifications for violence were wrong. The partners in Operation Ceasefire
delivered these messages across multiple venues for contact with gang members,
including formal meetings (known as “forums” or “call-ins”), the contacts that in-
dividual police officers and probation officers had with gang members, meetings
with gang members in detention at juvenile facilities, and service partners who
worked directly through outreach to the gangs. In this way, the police focused on
a narrow problem (gang violence) by targeting specific offenders (gang members).

al., 2015). This intervention targeted individual “overt drug markets” and
established a joint police-community partnership that identified individual
offenders and notified them of the consequences they faced if they contin-
ued dealing in drugs. This partnership also provided support services for
these individuals through a community-based resource coordinator, while
conveying the message that there now was an uncompromising community
norm opposed to drug dealing.

In a focused deterrence intervention in Chicago, parolees who had been
involved in gun- and gang-related violent crimes and were returning to one
of the highly dangerous neighborhoods selected for the intervention were
required to attend “offender notification forums.” The forums informed
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them that as convicted felons, they were vulnerable to federal firearms
laws with stiff mandatory minimum sentences. The forums also offered
social services and included talks by community members and ex-offenders
(Papachristos, Meares, and Fagan, 2007). The communications process at
these forums was intentionally designed to promote positive normative
behavior change by engaging the parolees in ways they were likely to view
as procedurally just, rather than simply threatening.

Stop, Question, and Frisk

SQF has become one of the most controversial proactive policing strat-
egies because police directly interact with citizens, using intrusive police
powers. The legal authority to perform individual SQF is grounded in the
landmark 1968 Supreme Court decision Terry v. Ohio. Terry v. Ohio and
related decisions have concluded that police may stop a person based upon
a “reasonable suspicion” that they are about to commit, are in the process
of committing, or have committed a crime.” If a separate “reasonable
suspicion” that the person is armed and dangerous exists, the police may
conduct a frisk of the stopped individual. Given this standard, although sit-
uational factors are also relevant, Terry v. Obio stops cannot be conducted
lawfully without reference to the behavior of the individual being stopped.
When carried out as a proactive policing strategy, an SQF program relies
upon the legal authority granted in Terry v. Obio and its progeny to engage
in frequent stops in which suspects are questioned about their activities,
frisked if possible, and often searched, usually with consent.!?

Stops, frisks, and arrests, whether reactive or proactive, are subject to
the same legal standards. Traditionally, stops, frisks, and arrests are tools
police use reactively as a means to address a particular crime they witness
or have reported to them or to investigate specific suspicious behavior.
In this context, harmless or ambiguous conduct often will not justify the
resources that would be necessary to address it, and officers leave such
conduct unaddressed rather than intrude on individuals. By contrast, as a
proactive policing strategy, departments often employ coercion more ex-
pansively and to promote forward-looking, preventative ends. This strategic
use of Fourth Amendment doctrine is legal (Whren v. United States 517

9The Supreme Court has not ruled as to whether Terry v. Ohio can be used to investigate a
completed misdemeanor, and it has suggested that it might not be permissible. However, Terry
can be used as the legal justification for police to investigate a completed felony (United States
v. Hensley, 469 U.S. 221 [1985]); see also Navarette v. California (572 U.S. [2014]).

19Police may perform a frisk (or pat-down) on an individual if, during a lawful stop, they
have reasonable suspicion that the person is armed and dangerous. A frisk is a limited search
of the person’s outer clothing for the purpose of discovering weapons (Terry v. Ohio, 392
U.S. 1 [1968]).
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U.S. 806 [1996]). See Chapter 3 of this report for a full discussion of the
legality of SQF. Nevertheless, in this way, some deterrence-oriented proac-
tive strategies generate incentives for officers to conduct more frequent and
intrusive, and therefore liberty-reducing, searches and seizures, aided by
the rules developed by the U.S. Supreme Court for reactive policing, than
reactive policing would generate.!! Today, police executives regard SQF as
an important crime prevention tool (see, e.g., Terkel, 2013).

SQF programs often involve blanketing areas within a city with pe-
destrian stops to reduce violent crime, as was the case in Philadelphia (see
Box 2-5). It is often assumed in these programs that such stops play a key
role in deterring potential offenders, as it raises the probability of being
stopped and searched by the police. Other cities have used SQF programs
in an attempt to change perceived risks of engaging in particular crimes,
such as gun and drug crimes.

Although we have categorized SQF as a strategy for a person-focused
approach because of the legal requirement that police focus on the be-
haviors of specific people to undertake a stop, SQF has also been used as
a proactive policing tactic aimed at controlling and preventing crime at
specific places. For example, Weisburd, Telep, and Lawton (2014) found
that SQF in New York City had been implemented as a type of hot spots
policing tactic, where SQF stops were concentrated on specific high-crime
streets. Kansas City, Pittsburgh, and Indianapolis have used SQF practices
to address gun crime at hot spots (see Sherman, Shaw, and Rogan, 1995;
Cohen and Ludwig, 2003; McGarrell et al., 2001).

Some scholars argue that the SQF strategy has negative consequences
for communities (see Chapter 5 of this report; see also Fagan et al., 2010),
and it has been criticized for targeting the young, non-Whites, and spe-
cific neighborhoods (see Gelman, Fagan, and Kiss, 2007; Ridgeway, 2007;
Stoud, Fine, and Fox, 2011; see also Chapter 7 of this report). In New York
City, a court found the SQF program of the New York Police Department
(NYPD) to be unconstitutional and restricted the NYPD’s use of the strat-
egy. See Chapter 3 of this report for a discussion of SQF’s legality.

STRATEGIES FOR A COMMUNITY-BASED APPROACH

The community-based approach seeks to enlist and mobilize people
who are not police in the prevention of crime and the production of public
safety. However, in this approach, the focus is generally not on specific
actors such as business owners but the community more generally. While
community-based strategies may incorporate practices typical of the other

Proactive strategies that emphasize narrowly focused deterrence are unlikely to have this
effect.
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BOX 2-5
Stop, Question, and Frisk (SQF) in Philadelphia

In 2008, Mayor Michael Nutter ordered the Philadelphia Police Department
(PPD) to increase its use of SQF, arguing that the program of frequent stops would
remove guns from the streets and combat a “crime emergency” in certain Philadel-
phia neighborhoods. In 2009, the police made 253,276 pedestrian stops in a city
of 1.526 million—a ratio of one SQF stop for every six inhabitants (Goode, 2012).

After complaints of police abuse, the American Civil Liberties Union of Penn-
sylvania (ACLU-PA) filed suit against the city in 2010. The suit argued that the
PPD was using race and ethnicity to stop individuals without sufficient individual-
ized reasonable suspicion. The lawsuit resulted in a settlement in 2011 between
the ACLU-PA and the city, requiring the PPD to make changes to its SQF policy
including recording data on stops and frisks (including recording where the stop
occurred, the reason for the stop, and the outcome of the stop), creating a
monitoring system to review the data, and refraining from certain problematic SQF
practices (La Vigne et al., 2014).

Following the settlement agreement, the ACLU-PA has continued to monitor
the PPD’s use of SQF and has released a series of court-mandated reports on its
findings. Each quarter, the ACLU-PA is provided data from approximately 3,200
randomly selected pedestrian and car stops but reviews only the pedestrian stops.
ACLU-PA counsel and trained law students independently review each pedestrian
stop and frisk under guidelines incorporating standards set by the U.S. Supreme
Court. The reviewers take at face value whatever reason for a stop and frisk is
stated by the police officer who made the stop, but they assess whether the stated
reason comports with legal standards. Using this procedure, in its sixth and most
recent report released on March 22, 2016, the ACLU-PA reported that for the first
and second quarters of 2015, 33 percent of all stops and 42 percent of all frisks
were still being conducted without reasonable suspicion.”

*See Bailey v. City of Philadelphia, Plaintiffs’ Sixth Report to Court and Monitor on Stop and
Frisk Practices: Fourth Amendment Issues. Available: https://www.aclupa.org/download_file/
view_inline/2674/198 [December 2017].

proactive policing approaches, such as problem-solving or place-based po-
licing, their key orientation is toward the community. In some cases, com-
munity-based strategies rely on enhancing the community’s ability to engage
in collective action to do something about crime. This is often referred to
as the “collective efficacy” of the community (Sampson and Raudenbush,
1999). In other cases, the strategy seeks to change community evaluations
of the legitimacy of police actions (Tyler, 2004). These objectives are often
intertwined.

Much of 20th century police reform attempted to assign the police the
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core responsibility for crime control (Fogelson, 1977; Kelling and Moore,
1988; Walker, 1977), whereas community policing reformers sought to
encourage the clientele of the police to become “coproducers” of crime
control, dealing not only with the immediate concerns of a specific incident
but also with underlying issues that may aggravate crime problems. As the
2004 National Research Council report on policing stated, “community
policing may be seen as [a] reaction to the standard models of policing. . . .
While the standard model of policing has relied primarily on the resources
of the police and its traditional law enforcement powers, community po-
licing suggests a reliance on a more community-based crime control that
draws not only on the resources of the police but also on the resources of
the public” (National Research Council, 2004, p. 233).

The impetus for community-based policing strategies came in part from
conflicts between the police and the public that emerged in the 1960s and
1970s, especially among non-White and disadvantaged communities (see
Chapter 1). The approach’s logic model developed from a growing research
base that suggested that the community was key to crime control (Reiss
and Tonry, 1986; Skogan, 1992). One early indication that community
involvement was important for controlling crime came from a large-scale
study conducted in the late 1970s of rapid response to emergency calls to
the police (Spelman and Brown, 1981). Although the study overall found
that increasing police response time would not lead to crime reductions,
the researchers also concluded that citizen willingness to call the police was
key to any potential crime prevention gains. Similarly, a series of studies in
the 1970s and 1980s pointed to the importance of citizen cooperation in
increasing police effectiveness (see, e.g., Reiss, 1971; Spelman and Brown,
1984).

Community-Oriented Policing

At its outset, community policing did not originate as a proactive ap-
proach to solving crime problems. In its original formulation, its propo-
nents sought to give greater priority to a wide range of order maintenance
and public service functions that had not been given priority during the
“professional” reform era (Goldstein, 1987; Greene and Mastrofski, 1988;
Kelling and Moore, 1988; Rosenbaum, 1994).While it may be argued that
service to citizens was always an important part of American police work
(see, e.g., Wilson, 1968), community-based policing legitimated a set of
roles for the police that had previously been unrecognized or underappreci-
ated, especially in the way that governments measured police performance
(crime, arrest, and clearance rates). In short, community-based policing at
the outset did not necessarily define crime reduction, at least in terms of
traditional measures, as a central element of its success (see, e.g., Klockars,
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1988; Skolnick and Bayley, 1986). However, crime control became a key
goal of community policing over time, making it attractive to national,
state, and local community leaders sensitive to the high political priority
crime control had assumed in the 1980s and 1990s.

As a strategy focusing on a community-based proactive crime preven-
tion approach, community-oriented policing tries to address and mitigate
community problems (crime or otherwise) for the future and to build
social resilience, collective efficacy, and empowerment to strengthen the
infrastructure for the coproduction of safety and crime prevention. These
objectives reflect a variety of program theories (variants of the approach’s
logic model as stated in Table 2-1) about the crime-prevention mechanism
at work in community-oriented policing. For example, with practices such
as neighborhood watch or police—citizen patrols, increased guardianship
may create a deterrent effect. Guardianship may also be the result of build-
ing collective efficacy in neighborhoods, so that citizens feel empowered to
apply informal social controls to risky behavior, suspicious incidents, or
unsupervised youth. Skogan (1986, 1990) discussed community-oriented
policing as playing an important role in reducing fear and thereby lowering
the chances of citizen withdrawal and isolation—two factors that, when left
unchecked, may lead to further crime and disorder (see also the discussion
below of broken windows policing).

Community-oriented policing has been described as both a philosophy
of policing and an organizational strategy (National Research Council,
2004; Greene, 2000) in which police agencies embrace a vision of their
function that is larger than just reacting to and processing crime (Skogan
and Hartnett, 1997). This vision generally entails the inclusion by police
agencies of community groups and citizens in coproducing safety, crime pre-
vention, and solutions to local concerns. Despite its longevity as a reform—
it dates back more than three decades—there is still considerable variation
in how community-oriented policing is defined. Nevertheless, a degree of
consensus seems to have formed around treating it as an organizational
strategy that embraces three core processes and structures (Skogan, 2006b):
(1) citizen involvement in identifying and addressing public safety concerns,
(2) the decentralization of decision making to develop responses to locally
defined problems, and (3) problem solving. Each of these three elements of
community-oriented policing could be implemented independently. What
gives problem solving and decentralization a community-oriented policing
character is when these elements are embedded in the community engage-
ment (often called “partnership”) element. The inclusion of problem solv-
ing as an element again points to the overlap across the committee’s four
approaches to proactive policing (refer to Table 2-1).

Early manifestations and research on community-oriented policing fo-
cused on tactics such as foot patrol, neighborhood watch, and community
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meetings or newsletters. However, as noted above, the definition expanded
to include practices from the problem-solving approach. More recently,
community-oriented policing has encompassed such notions as building col-
lective efficacy and empowerment (see Sampson, 2011); procedural justice
and legitimacy (see Tyler, 1990);!2 and efforts to increase police account-
ability through citizen review boards, body-worn cameras, and improved
complaint processes.

In 2014, the Major Cities Chiefs Association (MCCA), whose mem-
bership represents the largest police agencies in North America and the
United Kingdom, conducted an electronic survey to better understand the
community policing practices of its members. Of the 75 North American
member agencies, 42 responded to the survey. Table 2-3 shows the number
and percentage of departments who reported that they engaged in specific
community-oriented policing practices. Some of these practices fall under
the committee’s definition of proactive policing, but others do not. It should
be noted that this list is not exhaustive of the sorts of tactics and activities
that have been characterized as “community-oriented policing” (see Roth,
Roehl, and Johnson, 2004).

Departments define and deploy what this committee means by a strat-
egy of community-oriented policing in different ways; some view it as the
responsibility of a special community-policing unit, while others view it as
an organizational philosophy. Many agencies do both. (See Box 2-6 for a
description of community-oriented policing in Chicago.) According to the
2014 MCCA survey, responding departments allocated personnel to per-
form community-oriented tasks using centralized, decentralized, or hybrid
structures. Seventeen percent of agencies (7 = 7) used a centralized structure
where only full-time community policing officers were deployed to conduct
community-oriented policing activities; 21 percent (7 = 9) used a decentral-
ized structure, which considered community-oriented policing exclusively
a part of patrol officer duties; and the majority of respondents (62%; 1 =
26) used a hybrid structure with a combination of dedicated full-time staff,
patrol officers, and special units engaging in activities aimed at community-
oriented policing objectives (Scrivner and Stephens, 20135, p. 9).

Procedural Justice Policing

A more recent organizational innovation with a focus on the com-
munity-based approach is procedural justice policing. Like community-
oriented policing, this strategy also assumes that the police cannot succeed
in their efforts to control crime without the support of the public. However,
in its efforts to change the public’s relationship with the police, procedural

12Procedural justice and legitimacy are discussed in the next section.
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TABLE 2-3 Prevalence of Use of Community-Policing Practices by North
American Police Agencies Responding to the 2014 MCCA Survey

Number of Percentage of
Community-Policing Practices Departments Departments
Problem Solving 42 100.0
Officer Representation at Community Meetings 42 100.0
Community Engagement 41 97.6
Bicycle Patrols 39 92.9
Citizen Volunteers 36 85.7
Training—Recruit 35 83.3
Foot Patrols 34 81.0
Citizen Ride-Along 32 76.2
Citizen Police Academy 32 76.2
Training—In-Service 31 73.8
Block Watch 28 66.7
POP Projects Assigned/Monitored at Precinct/ 26 61.9
Division Level
Neighborhood Store Front Offices 19 45.2
Citizen Neighborhood Patrols 19 45.2
Other Special Units 16 38.1

NOTE: MCAA = Major Cities Chiefs Assocation, POP = problem-oriented policing.
SOURCE: Scrivner and Stephens (20135, p. 10).

justice policing focuses on how the police treat the public as individuals in
everyday encounters.'> Whereas community-oriented policing often focuses
on giving the community the outcomes that it wants (e.g., more safety, more
noncrime services, greater responsiveness to personal needs), procedural
justice focuses on giving citizens police decision processes that manifest
demonstrations of police fairness and regard for a person’s dignity. Fair
and considerate police processes are presumed to render even unpleasant
outcomes (an arrest or citation) less objectionable to the person on the
receiving end.

Also, unlike community-oriented policing, procedural justice policing
does not seek to enlist the public in coproductive activities during these
routine encounters but rather seeks to impress upon the citizen and the

13 Conceivably, this strategy could include many other occasions when police and public
interact, such as neighborhood association meetings attended by the police.
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BOX 2-6
Community-Oriented Policing in Chicago

Chicago engaged in a departmentwide community policing effort that was
monitored by outside researchers from the mid-1990s until 2004 (Skogan, 2006b).
In this effort, the entire city and all of the people in the department were integrated
into the community policing plan. A key feature was the decentralization of service
delivery to the neighborhood level to establish a “turf orientation” (e.g., keeping
officers working in the same beat rather than dispatching them out of the beat).
Another was stimulation and reinforcement of community involvement (through
police-coordinated “beat meetings” with neighborhood residents and campaigns
to increase citizen participation in a variety of civic activities). The problem-solving
element was introduced by providing training for both officers and neighborhood
residents, and officers were expected to set aside time from answering calls for
service to work on broader problems identified as priorities. A strong underlying
theme of these problem interventions incorporated the “broken windows” perspec-
tive (discussed below) of giving priority to the reduction of physical and social
incivilities in the neighborhoods. Finally, the Chicago plan called for police to play
a key role in initiating and facilitating teamwork with other city service-delivery
agencies to alleviate neighborhood problems and address priority issues.

The Chicago Police Department faced many challenges in implementing
key elements of the community policing program. This was due to things, such
as insufficient resources, rank-and-file culture, skepticism of middle managers,
bureaucratic inertia, the competing demands of a new management system
(Compstat), and so on. For example, the department attempted to keep commu-
nity policing “beat team” officers mostly in their assigned beats so that they could
develop greater knowledge of their beat and stronger relations with its residents
(Skogan, 2006b, pp. 61—62). However, it took several years for the department
even to have the capacity to measure the implementation of this tactic. By 1998,
the department had established that it was falling slightly short of the 70 percent
target for dispatches of beat team officers to calls within their own neighborhood
(66% accomplished).

Another challenge was keeping officers assigned to the same beat over
an extended time period, rather than rotating them to other beats or job assign-
ments. Skogan (2006b, p. 64) judged that only 36 percent of Chicago’s beats
had sufficient officer assignment stability to repeatedly show up at the monthly
neighborhood beat meetings and to be a familiar face to the community members
in attendance.

wider community that the police exercise their authority in legitimate
ways.!* According to the logic model of this strategy, when citizens feel
that policing is legitimate, they are more inclined not only to defer to police

14Legitimacy, within the context of the procedural justice literature, is “a property of an
authority or institution that leads people to feel that authority or institution is entitled to be
deferred to and obeyed” (Sunshine and Tyler, 2003, p. 514).
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authority in the present instance but also to collaborate with police in the
future, even to the extent of being more inclined not to violate the law. That
is, procedural justice policing is based upon the idea that police shape the
evaluative judgments citizens make about police performance (i.e., whether
it is effective, fair, lawful), and these evaluations shape general orientations
toward the police (i.e., police legitimacy). Legitimacy then shapes the be-
havior of citizens in terms of law abidingness, cooperation with authorities,
and engagement in the community (see Chapter 5 of this report; see also
Tyler, 2003). Therefore, when police engage in activities that promote pro-
cedural justice, they are presumed to enhance their perceived legitimacy not
only among those who experience police contacts directly but also from a
broader communication of their actions to the community more generally.

Procedural justice policing tries to encourage four main characteristics
of police behavior that are viewed as affecting perceptions of police legiti-
macy: (1) Do they provide opportunities for voice, allowing members of the
public to state their perspective or tell their side of the story before decisions
are made? (2) Do they make decisions in ways that people regard as neutral,
rule-based, consistent, and absent of bias? (3) Do they treat people with
the dignity, courtesy, and respect that they deserve as human beings and as
members of the community? (4) Do people believe that their motives are
trustworthy and benevolent—that is, that the police are sincerely trying to
do what is good for the people in the community?

The key to understanding the procedural justice strategy is that its
elements focus on how people experience policing: whether they feel they
have voice, whether they think the procedures are neutral, whether they
feel respected, and whether they infer that the police are trustworthy. Trust-
worthiness is the key to accepting discretionary decisions, according to this
logic model. The argument underlying the strategy is that the way people
perceive these features of police action shapes whether people do or do not
judge the police to be legitimate.

In deciding to include procedural justice as a proactive policing strat-
egy, the committee recognized that many of the behaviors connected to
procedural justice may also more generally be seen as a standard part of
democratic policing (Nagin and Telep, 2017). Although the committee
agrees with this position, it recognizes that procedural justice policing has
been presented by its advocates not only as “good police behavior” but also
as a strategic approach to policing that should increase police legitimacy,
citizen compliance, order, and safety in police-public encounters and should
reduce crime in the long run (see, e.g., Tyler, Goff, and MacCoun, 2015).

While it may be true that treating people with respect and fairness
can be seen as part of overall good practice, in procedural justice policing
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the police modify their actions to consciously and deliberately mold the
attitudes of the community in advance of events that might create conflict
or crisis. Under the logic model informing this strategy, the police are in-
structed to do this in order to proactively influence what happens later. For
example, the strategy may aim to create a climate in which the public is
more willing to defer to police authority, in which people more willingly
obey the law and help to solve crimes, and in which the public accepts that
the police are acting with good intentions and should be given the benefit of
the doubt in ambiguous situations. Sometimes such activities may come as a
response to citizen calls for police service, and in this sense they may be seen
as reactive. But they also may occur in community meetings or with other
proactive contacts with the police. Moreover, even in responses to citizen
requests for police service, under procedural justice policing police officers
should seek to apply procedural justice principles not only to initiators of
police responses but also to bystanders and offenders.

In this sense, the police act proactively by engaging in many types of
actions designed to build a “reservoir of trust” in the community. Whatever
the fit of procedural justice with democratic principles, procedural justice
policing seeks to develop longer-term gains in terms of police legitimacy and
crime. Advocates of this approach argue that an overarching focus on the
principles of procedural justice is key to prevention and other outcomes.
Indeed, it is sometimes presented as an alternative to other proactive polic-
ing strategies that focus on short-term crime-prevention gains:

We argue that these changing goals and style reflect a fundamental ten-
sion between two models of policing: the currently dominant proactive
risk management model, which focuses on policing to prevent crimes and
makes promises of short-term security through the professional manage-
ment of crime risks, and a model that focuses on building popular legiti-
macy by enhancing the relationship between the police and the public and
thereby promoting the long-term goal of police community solidarity and,
through that, public-police cooperation in addressing issues of crime and
community order. (Tyler, Goff, and MacCoun, 2015, p. 603)

Until recently, procedural justice practices were not explicit objectives
of particular policies and programs but rather were simply observed in
their “natural” state as the product of discretionary choices made by indi-
vidual police officers in specific police—public interactions (Mastrofski et al.,
2016). The report of the President’s Task Force on 21st Century Policing
(2015) argued that procedural justice is an important aspect of building
trust and legitimacy in communities, and therefore the task force called on
departments to adopt procedural justice as a guiding principle. This call
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BOX 2-7
Procedural Justice Policing in King County, Washington

In 2012, the King County Sheriff’'s Office developed a procedural justice
policing intervention in the context of its community-oriented policing program.
The procedural justice training program sets expectations for how officers should
communicate and interact with each other and the public. Using the L.E.E.D.
model (Listen and Explain with Equity and Dignity), the training curriculum uses
scenarios, discussions, and group exercises to demonstrate how principles of
procedural justice can be applied to various interactions, not only with the public
but also with other officers and colleagues.

Through the training program, the King County Sheriff’'s Office sought to
make the concepts of procedural justice part of its culture by embracing the use
of procedural justice principles both internally and externally. The agency began to
actively engage employees in setting expectations; addressed employee perfor-
mance concerns through student-centered training instead of exclusively through
discipline; and refocused its hiring, training, and promotion policies to emphasize
procedural justice and to reward those officers who embody its principles. Dur-
ing all interactions with the public, officers are required to apply the principles of
procedural justice, using the L.E.E.D. model, as a method for gaining voluntary
compliance and strengthening legitimacy (McCurdy and Bradley, 2013).

has led to the development of a larger number of programs and policing
interventions that explicitly promote procedural justice.!

Box 2-7 describes how the King County, Washington, Sheriff’s Office
has implemented principles of procedural justice in its work.

Broken Windows Policing

Another strategy of the community-based approach uses a very differ-
ent logic model for the problem of crime control. Broken windows policing
sees the key to crime prevention as operating in the informal social controls
within communities (Wilson and Kelling, 1982). Its focus, accordingly, is
on how the police can reinforce and enhance such social controls, especially
where informal social controls have become weak (see Weisburd et al.,

I5Procedural justice policing can follow both an internal and external model. Internal pro-
cedural justice refers to practices within an agency and the relationships officers have with
their colleagues and leaders. It follows the logic model that those officers who feel respected by
their organization are more likely to bring this respect into their interactions with the public.
External procedural justice focuses on the ways officers interact with the public and how the
characteristics of those interactions shape the public’s trust of the police (Tyler, 1990; Sunshine
and Tyler, 2003; Haas et al., 2015).
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2015). It shares with community-oriented and procedural justice policing
a concern for community welfare and envisions a role for police in find-
ing ways to strengthen community structures and processes that provide
a degree of immunity from disorder and crime in neighborhoods. Unlike
community-oriented policing, this strategy does not emphasize the co-
productive collaborations of police and community as a mode of interven-
tion; rather it focuses on what police should do to establish conditions that
allow “natural” community entities to flourish and promote neighborhood
order and social/economic vitality.

The concept of broken windows policing developed out of a Police
Foundation study, the Newark Foot Patrol experiment (Police Founda-
tion, 1981). The police officers walking patrol in the study were engaged
in activities (e.g., closing down a bar early after being called twice to end
brawls in that same bar) that might be seen as part of the policing task
in the standard model of policing. However, from this study’s results and
drawing on earlier studies by Zimbardo (1969) and Zimbardo and Ebbesen
(1969), Wilson and Kelling (1982) identified a link between social disorder
and crime and suggested that the police ought to pay attention to many
problems that may be seen as peripheral to the police function under the
standard model. The broken windows hypothesis held that “untended”
behavior (e.g., abandoned property, unruly youth behavior) could lead to
the breakdown of community controls and that serious crime developed be-
cause the police and citizens did not work together to prevent urban decay
and social disorder (Weisburd and Braga, 2006b, pp. 14-15).

According to Wilson and Kelling (1982, p. 31), “at the community
level, disorder and crime are usually inextricably linked, in a kind of devel-
opmental sequence.” The broken windows logic model posits an indirect
pathway from disorder to crime through increased fear and, subsequently,
the breakdown of informal social controls in the community. The fear-of-
crime literature at the time provided fairly consistent support for a strong
linkage between disorder and fear (Garofalo, 1981; Garofalo and Laub,
1978; Hunter, 1978; see Hinkle, 2013 for a review), and early studies in
this area can in some sense be seen as supporting the broken windows logic
model.

Diminished informal or community social controls are thus a key
component of the logic model underlying the broken windows concept of
crime control. Wilson and Kelling (1982) argued that disorder problems,
and the resulting increased levels of fear, lead to withdrawal from the com-
munity. This withdrawal takes two forms: people moving away and the
remaining residents becoming less likely to intervene in community affairs.
“Untended” behavior also leads to the breakdown of community controls
(Weisburd et al., 2015):
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A stable neighborhood of families who care for their homes, mind each
other’s children, and confidently frown on intruders can change, in a few
years or even a few months, to an inhospitable and frightening jungle. A
piece of property is abandoned, weeds grow up, a window is smashed.
Adults stop scolding rowdy children; the children, emboldened, become
more rowdy. Families move out, unattached adults move in. Teenagers
gather in front of the corner store. The merchant asks them to move, they
refuse. . .. Such an area is vulnerable to criminal invasion. Though it is not
inevitable, it is more likely that here, rather than in places where people
are confident they can regulate public behavior by informal controls,
drugs will change hands, prostitutes will solicit, and cars will be stripped.
(Wilson and Kelling, 1982, pp. 31-32)

The nature of police “broken windows” interventions varies from
informal enforcement tactics (warnings, rousting disorderly people) to for-
mal or more intrusive ones (arrests, citations, SQF), all intended either to
disrupt the forces of disorder before they overwhelm a neighborhood’s
capacity for order maintenance or to restore afflicted neighborhoods to a
level where community sources of order can now sustain it. The two most
commonly implemented (separately or in combination) forms of broken
windows policing have been the use of aggressive policing that uses mis-
demeanor arrests to disrupt disorderly social behavior to prevent crime
(often referred to as “zero tolerance”'®) (see Taylor, 2006; Cordner, 1998;
Eck and Maguire, 2006; Skogan, 2006b; Skogan et al., 1999) and the use
of problem-oriented or community-oriented policing methods to address
disorderly conditions that might contribute to crime (see Kelling and Coles,
1996). Box 2-8 describes a zero tolerance version of broken windows polic-
ing that was implemented in New York City.

A broken windows strategy may also be used in conjunction with other
proactive policing strategies. For example, in Jersey City, New Jersey, of-
ficers used aggressive order maintenance as a tactic to reduce violent crime
at hot spots (Braga et al., 1999). Similarly, a broken windows strategy was
used in Los Angeles, through the Los Angeles Police Department’s Safer
Cities Initiative, to target homeless encampments in the downtown “skid
row” area that were believed to be linked to high rates of street crime and
disorder. The tactics implemented for this initiative included breaking up
encampments, issuing citations, making arrests, and maintaining a visible
police presence in the area (Berk and MacDonald, 2010).

16However, Kelling and Sosa (2001) argued that the term “zero tolerance” is often used
derisively to describe broken windows policing interventions in which officers consistently use
discretion and routinely assess the circumstances surrounding offenses, and therefore, they
argue, the use of the term may be inaccurate for these interventions.
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BOX 2-8
Broken Windows Policing in New York City

A broken windows policing strategy is sometimes called “zero tolerance
policing.” Zero tolerance policing was implemented in New York City in 1993
by Police Commissioner William Bratton. The goal of the policy was to prevent
crime by stopping low-level disorder and petty offenses before they flourished and
invited more serious crime.

Using the broken windows logic model, Bratton instituted an aggressive
citywide campaign to apprehend perpetrators of quality-of-life crimes, a campaign
designed to “reclaim the public spaces of New York” (Bratton and Knobler, 1998,
p. 228). To restore order in New York City, officers were instructed to make arrests
for minor offenses, such as approaching a vehicle in traffic to wash its windshield,
littering, panhandling, prostitution, public intoxication, urinating in public, vandal-
ism, school truancy, and a variety of other misdemeanor public-order offenses
(Eck and Maguire, 2000, p. 225). As part of the strategy, the NYPD’s drug enforce-
ment efforts targeted low- and middle-level drug dealers and encouraged drug
enforcement arrests by patrol officers, allowing officers to seek warrants, make
narcotics arrests, and target suspected drug dealers for quality-of-life violations
(Bratton and Knobler, 1998, p. 227).

Under this strategy, proactive enforcement increased dramatically. Misde-
meanor arrests by the NYPD rose from 133,446 in 1993 to 205,277 in 1996, while
misdemeanor complaints rose only slightly (Harcourt, 1998, p. 340).

THE DIFFUSION OF PROACTIVE POLICING
ACROSS AMERICAN CITIES

To what extent have these four proactive policing approaches spread
across the landscape of American policing? To answer that question, the
committee drew on data collected from the National Police Research Plat-
form (NPRP), PERF, and MCCA. The PERF and MCCA surveys have
already been described earlier in this chapter.

Overall, it is clear that many departments claim to be using multiple
proactive policing innovations. The NPRP, the most comprehensive and
representative survey gathering this information, uses a diverse national
sample of approximately 100 municipal police and sheriff’s agencies, of
which the majority are agencies that have between 100 and 3,000 sworn of-
ficers. Between October and December 2013, the NPRP conducted a survey
of its participating agencies, asking knowledgeable persons within the orga-
nization to indicate whether specific innovations had been adopted, whether
department policy regarding an adopted innovation had been established
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TABLE 2-4 Innovations Adopted by Departments, with and without
Formal Policy, from the 2013 National Police Research Platform (NPRP)
Survey (n = 76)

Total Departments

Departments Departments Adopting
Adopting with Adopting without (with or without
Innovation Formal Policy Formal Policy formal policy)
Broken Windows Policing 59.2% 19.7% 78.9%
(n =45) (n=15) (n = 60)
Problem-Oriented Policing 68.4% 13.2% 81.6%
(n=52) (n =10) (n=62)
Procedural Justice Policing 81.6% 7.9% 89.5%
(n=62) (n=6) (n=68)
Hot Spots Policing 75.0% 15.8% 90.8%
(n=157) (n=12) (n=69)
Community-Oriented Policing ~ 90.8% 6.6% 97.4%
(n=69) (n=35) (n=74)

NOTE: The NPRP survey asks departments if they are engaged in “community policing.”
The survey’s use of “community policing” is equivalent to the committee’s articulation of
“community-oriented policing.”

SOURCE: Adapted from Mastrofski and Fridell (n.d., p. 2).

and, if so, in what year.!” Seventy-six of the 100 police agencies completed
the questionnaire.'® Interestingly, the survey results suggest that there is
very wide use of proactive policing in medium-to-large police agencies
in the United States. Mastrofski and Fridell (n.d., p. 3) reported that
three-quarters of the responding departments adopted at least 8 to 10
“innovations.” ! Table 2-4 lists the findings relevant to proactive policing.

The most commonly employed proactive policing innovation accord-
ing to this survey was community-oriented policing, which more than 90
percent of agencies claim to be employing, supported by formal policy.
Using the taxonomy adopted for this report, 9 of 10 local law enforcement
agencies with more than 100 sworn officers reported in 2013 that they
had adopted community-oriented policing with supporting formal policies
(Mastrofski and Fridell, n.d.). Community-oriented policing became popu-
lar among police leaders in the 1990s (Roth, Roehl, and Johnson, 2004)

17The median number of sworn officers for the entire NPRP was 274; the median for the
2013 department-characteristics survey was 255.

18 Although 24 NPRP agencies did not complete the survey, the profile of survey respondents
did not differ markedly from the total NPRP sample (Mastrofski and Fridell, n.d., p. 1).

9The 2013 NPRP survey designated the following as innovations: evidence-based policing,
video recording (CCTV), CompStat, broken windows policing, early intervention systems,
problem-oriented policing, procedural justice policing, hot spots policing, crime analysis, and
community policing (Mastrofski and Fridell, n.d., p. 3).
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and was especially attractive because of the availability of federal grants,
issued by the COPS Office, to support community-oriented policing pro-
grams (Reisig, 2010, p. 20). The popularity of this strategy has seemingly
been sustained despite declining funding in the latter part of the 2000s.

Perhaps surprising, given the relatively later emergence of procedural
justice policing on the American police reform agenda, an almost equal
number of departments (89.5%) claim to have implemented practices for
this strategy in their department. While the depth of involvement and
commitment to these strategies cannot be gauged by the surveys, the data
suggest that police agencies across the United States are concerned about
police legitimacy (as defined in the procedural justice logic model) and view
community-based policing interventions as key to their work.

Ninety-one percent of departments surveyed claimed to use hot
spots policing, again pointing to very high penetration of this strategy in
American policing. Problem-oriented policing was also widely noted, with
about 82 percent of responding NPRP departments claiming to use this
strategy. Use of broken windows policing was claimed by 79 percent of
NPRP respondents.

PERF conducted the Future of Policing Survey in 2012. The survey
instrument was distributed to 500 police departments across the country,
and nearly 200 police departments responded. While the PERF Survey was
directed at its membership, which generally consists of larger and more
progressive police agencies, the results provide a picture of the use of proac-
tive policing strategies similar to the NPRP results (see Table 2-5). In this
case, community-oriented policing, problem-oriented policing, and directed
patrols/focused deterrence were the strategies most commonly used. Target-
ing known offenders and hot spots policing were also common, with almost

TABLE 2-5 Prevalence of Use of Proactive Policing Strategies by
Percentage of Agencies Responding to the 2012 Future of Policing Survey

(1 = 200)
Strategy Current Use (%)
Community-Oriented Policing 93.7
Problem-Oriented Policing 88.9
Hot Spots Policing 79.9
Directed Police Patrols/Focused Deterrence 92.1
Targeting Known Offenders 79.3
Predictive Policing 38.2

SOURCE: Police Executive Research Forum (2014, p. 50).
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TABLE 2-6 Police Departments in 2007: (1) Using Computers for Hot
Spot Identification, (2) Using Community-Policing Officers, (3) with
Separate Full-Time Community-Policing Units

Percentage of

Percentage of Percentage of Departments with
Departments Using  Departments Using ~ Separate Full-Time
Computers for Hot  Community- Community-
Population Served Spot Identification  Policing Officers Policing Units
All Sizes 13 47 14
1,000,000 or More 92 100 85
500,000-999,999 100 97 61
250,000-499,999 80 98 61
100,000-249,999 66 94 61
50,000-99,999 56 87 58
25,000-49,999 31 69 33
10,000-24,999 19 50 17
2,500-9,999 9 42 7
2,499 or Fewer S 39 9

SOURCE: Reaves (2010).

80 percent of departments claiming to use these strategies. Not surpris-
ingly, predictive policing, which is a newer innovation, was less commonly
employed.?® Although the agencies affiliated with PERF do not constitute
a representative sample of all U.S. police agencies or of any subset thereof
(e.g., large agencies), they may serve as a good indicator of likely trends in
the use of strategies among larger police agencies (see Koper, 2014, p. 126).

The largest and most representative of the surveys to provide infor-
mation on proactive policing is the Law Enforcement Management and
Administrative Statistics (LEMAS) Survey, administered by the Bureau of
Justice Statistics (BJS). BJS collects data from a representative sample of
local police departments and provides national estimates on a variety of
agency characteristics. The survey is completed every 3 years. Table 2-6
displays the 2007 survey findings on hot spots and community policing,

20Tn addition, to date, most departments implementing predictive policing must first pur-
chase predictive policing software. This upfront cost may slow adoption of the strategy.
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TABLE 2-7 Police Departments in 2013 with Community-
Policing Mission Components

Percentage of Departments
with Mission Statements with a

Population Served Community-Policing Component
All Sizes 68
1,000,000 or More 86
500,000-999,999 97
250,000-499,999 91
100,000-249,999 87
50,000-99,999 91
25,000-49,999 87
10,000-24,999 81
2,500-9,999 74
2,499 or Fewer 50

SOURCE: Reaves (2015).

and Table 2-7 presents the 2013 survey findings on community policing.?!
One advantage of the LEMAS survey is that it allows one to look at the
variability in policing strategies by department size—and the overall story
that emerges from these findings is that the claimed use of proactive strate-
gies declines as the size of departments declines.

The prevalence of SQF is not examined by any of the above surveys,
possibly because few departments created formal policies or structures to
implement it, or possibly because of the controversy surrounding use of
this strategy.”> However, one relevant survey data source, the 2011 BJS
Police-Public Contact Survey, found that of the 62.9 million people ages
16 and older with one or more police contacts in 2011, 7.3 percent (4.59
million) reported the contact was an involuntary street stop or arrest or
other involuntary contact (not an involuntary traffic stop).>3 Among those
individuals reporting an involuntary contact, 19.1 percent (72,083 indi-

21BJS uses the term “community policing,” which corresponds with the committee’s use of
the term “community-oriented policing,” as both emphasize collaboration with communities,
support through agency management structures, and problem solving (see Reaves, 2010,
p. 26).

22Though SQF is not a formal strategy in most police departments, it is used by all police
departments in response to reasonable-suspicion observations or calls for service.

23The Police-Public Contact Survey does not identify the police department with which the
person interacted.
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viduals) reported being searched or frisked (Langton and Durose, 2013,
pp- 2, 11-12). Between 2003 and 2010, reported SQF stops in New York
increased almost four-fold from 160,851 to about 600,000 (Weisburd,
Telep, and Lawton, 2014). At its peak in 2011, the NYPD reported 685,000
SQFs (for a population of 8.5 million).2* Philadelphia and Los Angeles also
saw substantial increases in pedestrian stops made by the police in the first
decade of the 21st century. In Philadelphia, police reported 250,000 stops
(in a city of 1.5 million) in 2009, double the number in 2007. Los Angeles
reported 244,038 stops (in a city of 3.85 million) in 2008, double the num-
ber of stops in 2002 (Jones-Brown, Stoudt, and Moran, 2013).

These data tell us that many of the proactive policing approaches
described in this chapter are not isolated programs used by a select group
of agencies but rather a set of strategies that have been diffused across
the landscape of American policing. Although the surveys are informa-
tive and present a general picture of American policing, especially among
large departments, they do not offer a complete picture. For example, it is
not known with certainty what motivates police organizations to embrace
these innovations. One hypothesis is that these adoptions are motivated
by “technical” concerns, such as a desire to reduce crime and to create
and maintain safe communities (Mastrofski and Uchida, 1993; National
Research Council, 2004, pp. 308-312). Police departments may also be
motivated by federal funding incentives or in response to federal litigation
(see Chapter 3 for a discussion of the U.S. Department of Justice’s litiga-
tion strategy).?’ Still another perspective, sometimes termed “institutional
theory,” suggests that the motivation is the pursuit of legitimacy among
one’s peers and support from an organization’s stakeholders. According to
this hypothesis, police leaders may adopt strategies in the absence of hard
evidence that they work in a technical sense (or even in the face of evidence
that they do not work) simply because they perceive that their peers, espe-
cially high-visibility leaders in the field, are touting those strategies or using
them. And this motivation, according to institutional theory advocates,
can account for the rapid diffusion of certain police innovations in the
past few decades (Weisburd et al., 2003; Willis, Mastrofski, and Weisburd,
2007). Where institutional pressures are strong for adoption, there can be
a tendency to garner the benefits of “being on board” with the innovation
without having fully implemented it.

24That figure declined to 191,851 SQF incidents in 2013, and further declined to 22,565
SQF stops in 2015, as a result of court challenges and a changing political environment. See
http://www.nyclu.org/content/stop-and-frisk-data [May 2017]. Chapter 3 of this report dis-
cusses Floyd v. City of New York (2013).

25 As described above, for example, community-oriented policing was an especially attractive
innovation for police departments because of the availability of federal grants, issued by the
COPS Office, to support community-oriented policing programs (Reisig, 2010, p. 20).
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These surveys of police agencies also do not collect information rel-
evant for determining with confidence the fidelity with which each strategy
was implemented, how frequently it is actually used, or the scope of its use
(how many people use it) within the department (Maguire and Mastrofski,
2000). Moreover, it is unclear whether departments consistently report
their practices across surveys. Systematic data are lacking on how many
resources (e.g., staffing levels) are devoted to each proactive strategy; also
lacking are systematic data on how they are targeted.

Further complicating researchers’ ability to estimate the prevalence of
proactive policing approaches is that the standard way to calculate staffing
levels for a given proactive strategy is to tally the number of officers as-
signed to a unit charged with that strategy. However, the problem with this
estimation is that usually the officers assigned to engage in that proactive
strategy are also charged with engaging in many other activities, and agency
records do not readily distinguish proactive-program efforts from other ef-
forts. For example, officers assigned to specialist community-based policing
or problem-solving units also may have responsibilities for responding to
calls for service (reactive policing). And officers whose basic job assignment
is traditional reactive patrol in the same neighborhood may also take op-
portunities during their discretionary time to engage in community policing
and problem solving.

Even thoroughly researched proactive projects (e.g., Skogan, 2006b,
pp- 59-64) do not provide much information on the “dosage” of staff time
and activities (Mastrofski and Willis, 2010, p. 83). In the few instances
where detailed time-management studies have been executed via systematic
observation by researchers, the finding is that although community-policing
specialists spent more time on community-policing and problem-solving
activities than generalist patrol officers in the same department, the norm
for community-policing specialists remained the traditional, reactive en-
counter (Parks et al., 1999; Smith, Novak, and Frank, 2001). Surveys that
simply gather department staffers’ general impressions of how much officers
engage in a given strategy are vague or even misleading. New methods are
therefore necessary to determine the prevalence, scope, and frequency of
the use of various policing innovations throughout law enforcement agen-
cies in the United States. We return to this issue in our concluding chapter,
where we discuss the committee’s recommendations for new data collection
on proactive policing.

CONCLUSION

Each of the four approaches to proactive policing identified by the com-
mittee is derived from a different logic model, each focusing on a different
method for preventing crime and disorder. A place-based approach seeks to
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capitalize on empirical findings about the concentration of crime in small
microgeographies. A problem-solving approach assumes that when the po-
lice focus on solving specific problems, rather than applying broadly defined
generalized strategies, greater crime-prevention gains will be achieved. In
a person-focused approach, empirical data on the concentration of crimes
among a small part of the criminal population form the key element of
the logic model. And finally, with a community-based approach, the im-
portance of the community in solving crime problems is the primary logic
model of prevention. In practice, these approaches often entail overlapping
police strategies and programs in the field, an issue that we will turn to in
later chapters, as the committee assesses the impacts of proactive policing
that are more difficult to isolate and examine. One conclusion that can
be drawn from reviewing these approaches is that they are, overall, used
widely in American policing. The widespread use of proactive policing
practices makes careful assessment of their consequences for crime, com-
munities, legality, and bias and discrimination particularly important.
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Law and Legality

his chapter examines the relationship between proactive policing

and the law. Supporters of proactive policing strategies that are

intended to build community relationships, such as community-
oriented policing and procedural justice policing, suggest that these strate-
gies will help protect legal values and lead to less law-breaking by police.
Critics sometimes argue that proactive policing—through strategies such as
hot spots policing; stop, question, and frisk (SQF); and broken windows
policing—lead police officers and departments to violate the law (see, e.g.,
Rosenbaum, 2006; Kochel, 2011). In either case, law is a critical constraint
on policing; however effective a policing practice may be in reducing or
preventing crime, it is impermissible if it violates the law.

Proactive policing, as defined in Chapter 1, is rarely forbidden by law.
The proactive policing practices discussed in this report generally are law
enforcement strategies or tactics, and occasionally, higher-level philoso-
phies of policing.! Law primarily regulates individual acts by officers and
the decisions and policies set by municipalities and departments that guide
these acts; the law neither encourages nor discourages particular strategies
or philosophies. Nevertheless, since some proactive policing strategies are
implemented through common sets of policies and acts, and those policies
and acts are governed by federal, state, and local law, the law governs pro-
active policing strategies indirectly. Since different kinds of proactive strate-

1The logic models discussed in Chapter 2 for the four proactive policing approaches, includ-
ing the associated primary objective and key ways to accomplish the objective shown in Table
2-1, are examples of philosophies of policing.
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gies may be implemented with similar police action, and proactive strategies
are often implemented in a variety of ways, proactive strategies based on
the same logic model may raise disparate concerns, and strategies based on
different logic models may raise similar issues. Moreover, proactive strate-
gies may vary in how much they raise legal concerns, depending on what
activities are used to implement them. In light of these considerations, this
chapter highlights proactive strategies with significant legal implications
rather than considering each proactive strategy by its logic model.

The committee considered several ways that law and proactive policing
might interact. First, since constitutional and statutory law regulates police
activities that might be used to implement a proactive strategy, a strategy
could cause violations of law by increasing the probability that police ac-
tion falls outside the boundaries of existing legal constraints. Second, legal
rules concerning permissible conduct, or legal consequences for violations
such as those arising from civil suits and criminal prosecutions of officers,
could shape departmental and officer decision making about whether and
how to conduct proactive policing. Third, even if police action pursuant to
proactive policing does not violate the law, it may undermine legal values
and principles such as privacy, bodily integrity, autonomy, or accountability,
or it may foster inequality in ways that generate public concern. This public
concern could in turn be the basis for changing the law to expand regula-
tion of proactive policing. Fourth, some proactive strategies could reduce
opportunities for lawbreaking by the police or increase incentives for police
compliance with the law.

There are other ways that proactive policing and law interact that were
not central to the committee’s charge and therefore were not considered by
the committee. Most notably, law sometimes promotes particular proac-
tive policies. The U.S. Department of Justice (DOJ), for example, promotes
community policing through litigation by its Civil Rights Division against
police departments for patterns and practices of constitutional violations,
leading to enforceable settlements that mandate implementing community
policing. The Office of Community Oriented Policing Services (COPS) in
DOQOJ also awards grants promoting community-oriented policing and pro-
cedural justice policing pursuant to federal legislation.

This chapter comprises several parts. Since the most important legal
constraints on proactive policing are the Fourth Amendment and the Equal
Protection Clause of the U.S. Constitution, the first two sections of the
chapter describe ways proactive policing interacts with these constitutional
rights and related statutory provisions. This discussion of legal rights and
proactive policing is largely based on court decisions, federal investigations,
and non-empirical legal scholarship because the limited existing empiri-
cal research does not permit strong conclusions about whether proactive
strategies lead to constitutional violations. The third section considers the
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implications of the major remedial mechanisms the law uses to induce po-
lice compliance with constitutional rights, in order to consider the effects
legal consequences might have on the means by which proactive policing
strategies are implemented. In addition to Fourth Amendment and Equal
Protection law, proactive strategies must comply with a diverse array of
other federal, state, and local law that regulates the police. The fourth
section therefore considers some of these other rules and, more broadly,
discusses ways that proactive policing strategies may violate legal values
even when they are implemented in ways that comply with the law. The
fifth section discusses the relationship between law and community-based
proactive policing strategies, namely, community-oriented policing and pro-
cedural justice policing, which raise different issues than do other proactive
policing strategies.

FOURTH AMENDMENT

Legal Overview

The Fourth Amendment to the U.S. Constitution states: “The right of
the people to be secure in their persons, houses, papers, and effects, against
unreasonable searches and seizures, shall not be violated, and no warrants
shall issue, but upon probable cause, supported by oath or affirmation, and
particularly describing the place to be searched, and the persons or things
to be seized.” Under the Fourth Amendment, a police officer seizes a per-
son when he restricts his liberty, either by a show of government authority
to which the individual submits or by physical force (Terry v. Obio, 392
U.S. 1 [1968]; Hodari D. v. California, 499 U.S. 621[1991]). Thus, arrests,
pedestrian stops, traffic stops, and all uses of force by the police constitute
seizures within the meaning of the Fourth Amendment. Fourth Amendment
searches occur when the government intrudes upon an individual’s reason-
able expectation of privacy (Katz v. United States, 389 U.S. 347 [1967]) or
when it physically trespasses onto a person’s property for the purpose of
gathering information (United States v. Jones, 565 U.S. __ [2010]; Florida
v. Jardines, 569 U.S. 1 [2013]). Searches include both physical searches,
such as looking in a car trunk or frisking a suspect, and electronic searches,
such as listening in on a phone call or placing and monitoring a GPS [global
positioning system] unit on a suspect’s car.

Under the terms of the Fourth Amendment, a government search or sei-
zure must be reasonable. Fourth Amendment reasonableness often requires
that the police possess a quantum of evidence about an individual’s involve-
ment in a criminal offense before initiating a search or seizure. In some
cases, the amount of suspicion required to engage in a stop or search is tied
to the intrusiveness of the activity. Thus, a stop, which is a brief detention
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of a person short of a full arrest, requires that an officer have evidence
rising to a “reasonable suspicion” that the person stopped is currently
involved in criminal activity or has just committed or is about to commit
an offense.? In order to lawfully conduct a frisk, which involves patting
down a person’s body outside his or her clothes for weapons, the officer
must reasonably suspect that a person with whom an officer is interacting
is armed and dangerous (Terry v. Ohio, 1968; Adams v. Williams, 407 U.S.
143 [1972]). Since arrests are more intrusive than stops, the U.S. Supreme
Court requires that an officer have “probable cause” to believe that a per-
son has committed a crime, a higher level of justification than “reasonable
suspicion” (Draper v. United States, 258 U.S. 307 [1959]; Atwater v. City
of Lago Vista, 432 U.S. 318 [2001]). Many types of searches other than
frisks, such as searches of homes, also require probable cause to believe that
a suspect or evidence of a crime will be found in the location searched, and
these searches sometimes require a warrant, which ensures that a police
officer establishes probable cause to a neutral magistrate before the search
takes place.

For some searches and seizures, including some that may be used in
proactive policing, it does not make sense to measure reasonableness by
whether there is individualized suspicion because the police actions in these
instances are not carried out primarily because someone is suspected of a
crime. These actions include, for example, uses of force, DNA sampling
of arrestees, and immigration checkpoints. Courts evaluate whether these
activities are reasonable by balancing the severity of the intrusion on the
individual against the interests of the government (Graham v. Connor, 490
U.S. 386 [1989]; Indianapolis v. Edmond, 531 U.S. 32 [2000]; Maryland
v. King, 569 U.S. ___ [2013]).

While stops, searches, and arrests are all regulated by the Fourth
Amendment, the Fourth Amendment case law defining what constitutes
a search or seizure also puts many common policing activities used in
proactive policing strategies beyond the scope of the Fourth Amendment’s
restrictions. Most critically, the doctrine governing consensual encounters,
the third party doctrine, and the doctrine concerning movements in public
permit police to gather information and monitor individual action in sev-
eral ways without engaging in a search or seizure within the meaning of
the Fourth Amendment. First, unlike encounters that would communicate
“to a reasonable person that the person was not free to decline the officers’

2As noted in Chapter 2, the U.S. Supreme Court has not ruled as to whether Terry can be
used to investigate a completed misdemeanor, and it has suggested that it might not be permis-
sible. However, Terry can be used as the legal justification for police to investigate a completed
felony (United States v. Hensley (469 U.S. 221 [1985]); see also Navarette v. California (572
U.S. ___ [2014]).
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requests or otherwise terminate the encounter” (Florida v. Bostick, 501 U.S.
429 [1991]), consensual encounters between police officers and pedestrians
do not constitute a seizure. Similarly, searches to which a subject voluntarily
consents—even if the action is a search within the meaning of the Fourth
Amendment—are considered reasonable (Schneckloth v. Bustamonte, 412
U.S. 218 [1973]). Second, under the third party doctrine, police may ob-
tain, without probable cause or a warrant, information an individual has
revealed to a third party, though the police would have had to comply with
these requirements if the information had not been previously disclosed.
This is true even if the information was disclosed on a limited basis or for
a limited purpose, such as to one’s bank through bank transactions (United
States v. Miller, 425 U.S. 435 [1976]; Smith v. Maryland, 442 U.S. 735
[1979]). Third, the police may also watch a person’s movements in public,
including through technological means, unless they engage in a physical
trespass to do so, without triggering the Fourth Amendment (United States
v. Knotts, 460 U.S. 276 [1983]; United States v. Jones, 2012). Finally,
the decision to investigate is not itself an activity regulated by the Fourth
Amendment, though it can lead to searches and seizures that are regulated.
When a police activity does not constitute either a search or a seizure within
the scope of the Amendment, it need not be reasonable and does not require
probable cause or a warrant under the Fourth Amendment, though it may
still be subject to other law.

Deterrence-Oriented Proactive Strategies

As Chapter 2 suggests, several proactive policing strategies work to
maximize the perceived consequences of criminal activity to potential crimi-
nals as a means to discourage that activity. One way some departments
pursue this aim is to engage in frequent searches and seizures to deter
criminal activity. Thus, SQF promotes stopping and frisking pedestrians
as a means of discovering weapons and drugs and deterring people from
carrying them. Similarly, hot spots policing often involves intensive patrols,
including stops, frisks, and arrests within the microgeographical high-crime
locations, and zero tolerance policing includes frequent stops, searches, and
arrests, often for minor offenses (Mastrofski, Worden, and Snipes, 1995).
Although both reactive and proactive stops, frisks, and arrests are subject
to the same legal standards, deterrence-oriented proactive strategies inter-
act with the Fourth Amendment in distinctive ways. Specifically, proactive
practices often take significant advantage of Fourth Amendment discre-
tion generated by the U.S. Supreme Court in reactive contexts, and there
is some indication that in doing so these proactive practices may produce
constitutional violations.

The Court frequently crafts Fourth Amendment rules that are simpler
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and more permissive than a determination of government need and indi-
vidual interests in individual cases might otherwise warrant, in order to
ensure that law enforcement has guidance and yet adequate flexibility to
address the myriad, and sometimes unpredictable, circumstances that of-
ficers face (Atwater v. Lago Vista, 532 U.S. 318 [2001]) (Harmon, 2012b).
More specifically, the rules governing stops, frisks, and arrests permit of-
ficers generous discretion. Thus, lower courts following constitutional case
law permit officers to stop a suspect on the street based on reasonable
suspicion of criminal activity rather than probable cause; to make a frisk
based on reasonable suspicion that a suspect that has been stopped is armed
and dangerous (Terry v. Ohio, 1968); and to make a warrantless custodial
arrest, even for a very minor offense, such as a seat belt violation, that is
punishable only by a fine (Atwater v. Lago Vista, 2001).

In justifying giving officers clear rules and flexibility, the U.S. Supreme
Court has reasoned in part that officers usually have weak incentives to
use intrusive means to address minor or equivocal conduct. As a result, of-
ficers are most likely to use the full zone of flexibility permitted by Fourth
Amendment doctrine only when circumstances most warrant it (Atwater v.
Lago Vista, 2001; cf. Hudson v. Michigan, 547 U.S. 586 [2006]). Notably,
this reasoning assumes conventional policing: traditionally, stops, frisks,
and arrests are tools police use reactively as a means to address a particular
crime they witness or have reported to them or to investigate specific suspi-
cious behavior. In this context, harmless or ambiguous individual conduct
often will not justify the resources that would be necessary to address it,
and officers are assumed to leave such conduct unaddressed rather than in-
trude on individuals.? By contrast, in proactive policing, departments often
employ coercion more expansively to promote forward-looking, preventa-
tive ends rather than merely to investigate or enforce criminal law. Thus,
proactive policing may encourage legal stops, frisks, and arrests even for
equivocal or minor individual conduct.

This strategic use of Fourth Amendment doctrine for proactive policing
is legal: the U.S. Supreme Court has repeatedly resisted considering subjec-
tive officer motives in evaluating searches and seizures for reasonableness,
and it has permitted the pretextual use of legal authority to engage in
searches and seizures (Whren v. United States, 517 U.S. 806 [1996]). Nev-
ertheless, deterrence-oriented proactive strategies that rely on stops, frisks,

3This assumption about the frequency with which police do not take formal enforcement
action even when there is sufficient evidence to do so (“leniency”) is generally supported
by empirical research (National Research Council, 2004, pp. 115-116). Legal factors (e.g.,
strength of evidence) are among the more powerful predictors of police use of formal enforce-
ment, but they are hardly determinative. However, this literature does not compare police
practices under high and low levels of proactivity, and many of the studies were conducted at
times when proactive practices were not strategically promoted.
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and arrests generate incentives for officers to conduct more frequent and
intrusive, and therefore liberty reducing, searches and seizures than reactive
policing would generate, and those strategies are aided by the legal rules
developed for reactive policing.* Moreover, some scholars and critics argue
that using these tools proactively potentially affects the legality of the police
activities that result because departments encourage stops, frisks, and ar-
rests for reasons other than the individual suspicion that provides the legal
basis for the activities (Meares, 2015). Departments need to employ strong
incentives for officers to engage in only those searches and seizures that sat-
isfy the demands of the Fourth Amendment. Otherwise, encouraging stops,
frisks, and arrests could easily result in searches and seizures that do not
comport with constitutional standards. Without a strategy to ensure that
officers comply with the Fourth Amendment, when departments encourage
aggressive and frequent use of stops, summonses, and arrests pursuant to
proactive strategies, they also increase the frequency of illegal stops, sum-
monses, and arrests both in absolute numbers (because they conduct more)
and in relative terms (because more of the additional stops, summonses,
and arrests conducted are illegal).

The litigation against the New York City Police Department’s (NYPD’s)
SQF program illustrates some of these issues. For many years, the NYPD
claimed that its SQF and broken windows policing policies encouraged—
except for occasional mistakes—only stops, frisks, and arrests that satis-
fied the Fourth Amendment’s reasonable suspicion requirement. Plaintiffs
contended, by contrast, that the program resulted in many stops and frisks
without adequate suspicion. In Floyd v. City of New York (959 F. Supp
2d 540 [2013]), the district court declared the program unconstitutional
in part because it agreed with the plaintiffs, finding that many of the stops
pursuant to the program violated the Fourth Amendment. According to
the Floyd decision, the pressure to conduct stops as part of the program,
when combined with inadequate training about the constitutional standard,
led officers to engage in a practice of routine, unconstitutional stops that
violated both the Fourth and Fourteenth Amendments.

DOQJ has similarly contended that proactive policing that utilizes wide-
spread stops and arrests for minor crimes causes constitutional violations.
In its investigation of the New Orleans Police Department, for example,
DQJ found that an organizational focus on arrests and statistical measures
of productivity, in combination with poor training and policies, contributed
to illegal stops, pat downs, and arrests (U.S. Department of Justice, 2011).

More recently, in its investigation into the Baltimore Police Depart-
ment, DOJ found that the police department emphasized “an aggressive,

4Proactive strategies that emphasize narrowly focused deterrence are unlikely to have this
effect.
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‘zero tolerance’ strategy that prioritized making large numbers of stops,
searches, and arrests—often for misdemeanor street offenses like loitering
and disorderly conduct.” This strategy was conducted “with minimal train-
ing and insufficient oversight from supervisors or through other account-
ability structures” (U.S. Department of Justice, 2016, p. 17). According
to DOJ, the consequences were “repeated violations of [] constitutional
and statutory rights, further eroding the community’s trust in the police”
(U.S. Department of Justice, 2016, p. 5). Moreover, according to DOJ, the
strategy had long-term effects. Even though Baltimore no longer formally
uses a zero tolerance policing strategy, zero tolerance “continues to drive
policing in certain Baltimore neighborhoods and leads to unconstitutional
stops, searches, and arrests” (U.S. Department of Justice, 2016, p. 5).

Several scholars have argued that it is unlikely that any programmatic
use of stops, frisks, and arrests could be effective in preventing crime and
still survive proper constitutional scrutiny (Bellin, 2014; Meares, 2015). If
s0, then no department should adopt these strategies. That said, courts have
not forced many departments to give up SQFE, broken windows, or zero
tolerance policing. And other scholars assume that a legal version of these
strategies is possible, if departments aggressively use the legal authority to
conduct stops or arrests (by encouraging officers to make all possible legal
stops and arrests) and still train and supervise officers to avoid unconstitu-
tional conduct (Harmon, 2012b). Either way, legal scholars conclude that
deterrence-based strategies that employ aggressive stops, frisks, and arrests
raise the prospect of increased constitutional violations, and the litigation
surrounding these programs supports that conclusion.

The committee identified little systematic empirical research document-
ing either exactly how large the problem of unconstitutional behavior
resulting from programmatic action is or exactly why it occurs. In finding
the NYPD’s use of SQF unconstitutional, the court was strongly influenced
by an expert report by Fagan and Macdonald (2012), which found that
many of the stops apparently violated the Fourth Amendment. Analyzing
the reasons officers provided for stops and frisks in the reports they were
required to make when they conducted stops, the authors found that at
least 7 percent of the stops conducted by the NYPD during the program
lacked legal justification and another 24 percent lacked sufficiently detailed
documentation to support a conclusion that the stop was legal.

Fagan and MacDonald’s report offers a rare window into the justifica-
tions for police action on a large scale. Still, it only provides limited evidence
either about how many illegal stops occurred or, more importantly, whether
any individual policy or menu of department policies caused them to take
place. The findings by the court in Floyd and by DOJ are grounded in legal
evidence, rather than social science evidence that satisfies the standards
for attributing causation as used by this committee. Fagan and McDonald
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(2012) do not undertake the mathematical exercise of statistically evaluat-
ing whether or not the 7 percent rate of illegal stops was larger, smaller, or
indistinguishable from the rate of illegal stops that would have occurred in
the absence of SQF.° Similar problems arise with the evidence discussed in
other court decisions and legal commentary. Whether there is “evidence”
that a particular policy is associated with constitutional violations from a
legal perspective is not the same issue as whether there is “evidence” that
the policy causes constitutional violations in the sense of statistical causa-
tion. In acknowledging this distinction, the committee is not giving priority
to either the legal or the social science definition of evidence. Rather, the
purpose of credibly testing a previously defined null hypothesis against an
alternative hypothesis (the social science assessment of causal connection)
is, quite plainly, different from the goal of establishing a legal finding that
an unconstitutional act occurred.

Further, even as a basis for describing how common illegal stops were
during the period they studied, there are important limitations to the kind
of data available to Fagan and McDonald (2012), namely, the self-reports
of stops generated by NYPD officers. As the court pointed out in its deci-
sion, the reports on which the authors relied likely overestimated the legal-
ity of the stops conducted because officers may overstate the legal grounds
for stops and may fail to document illegal stops more often than legal
ones. In addition, the study intentionally estimated the legal sufficiency
of the reports generously. As a result, many more of the NYPD’s stops
under SQF could have been illegal. However, the court did not mention an
alternative way in which the reports could understate legal stops. Fagan
and McDonald (2012) considered merely whether the stops are “appar-
ently unjustified,” a standard designed to capture those stops for which
the reports indicated inadequate grounds for the purposes of the litigation.
However, an officer’s conduct is legal if an objective basis for the stop ex-
ists, regardless of whether he or she provides adequate documentation of
that basis. Since the criminal code is vast, and reasonable suspicion requires
only “a minimal level of objective justification for making the stop” (Illinois
v. Wardlow, 528 U.S. 119 [2000]), it is possible that some proportion of
the stops found to be “apparently unjustified” by Fagan and McDonald
(2012) could have had a legal basis that the officer had not stated in the
documentation (Bellin, 2014). Given the weak scrutiny the NYPD gave to
the reports, officers might have had little incentive to take care to include
all of the grounds that justified the stops. Thus, it is difficult to know to
what degree Fagan and McDonald (2012) estimates overstate or understate
the proportion of SQF stops that were in fact illegal.

5See the Chapter 1 section on “Assessing the Evidence” for additional discussion of the
points made here about assessing evidence of causal relationships.
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Yet Fagan and McDonald (2012) provide far more information about
proactive policing and legality in the NYPD context than exists with respect
to proactive policing efforts in most other cities.® It is not easy, using exist-
ing data sources, for empirical researchers to count constitutional violations
or develop meaningful proxies for them, and quantitative and qualitative
criminological research often does not evaluate policing in terms that align
with legal categories (Harmon, 2017). As a result, the limited empirical
research about how proactive strategies change the frequency of consti-
tutional violations does not provide a basis for concluding that proactive
strategies either increase or reduce constitutional violations, according to
the standards of causality used by the committee. The empirical evidence

on whether SQF policies affect crime rates does not further clarify the issue
(Meares, 2014).

Place-Based Strategies

Place-based strategies focus resources on locations where crime is con-
centrated in order to prevent and to respond more effectively to crime.
To a substantial degree, the Fourth Amendment implications of a high-
crime-area strategy depend on the kind of efforts police departments take
to deter crime in the identified areas. If, for example, a department uses
closed circuit television to deter crime at a particular street intersection
or in a public park, it may do so without triggering Fourth Amendment
scrutiny because that policing practice monitors individual movements
only in public places and therefore does not constitute a search within the
meaning of the Fourth Amendment. By contrast, if predictive policing or
hot spots policing leads a department to engage in intensive stops, frisks,
and arrests in a limited geographic area, these strategies will raise many of
the same concerns as do the deterrence-based strategies discussed above.
However, in addition to the Fourth Amendment issues raised by policing
practices within specified areas, place-based strategies raise a distinctive set
of Fourth Amendment issues by identifying specific microgeographic areas
as locations of intensive recent or likely future criminal activity.

In Illinois v. Wardlow (2000), the U.S. Supreme Court held that un-
provoked flight in a “high-crime area” can constitute reasonable suspicion
justifying a pedestrian stop. Although lower courts have been slow to refine
what constitutes a high crime area, a police department’s designation that
a location is a hot spot is relevant to the legal analysis in which courts

¢The spreading use of body-worn cameras may provide the opportunity to study whether
or not stops are constitutional, an approach that may yield better data on the proportion of
SQFs that are illegal.
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engage in making that determination.” As a result, hot spots policing can
have consequences for the legal rights of those who interact with the police
in a hot spot location.

Under Illinois v. Wardlow, courts consider the fact that a suspect’s ac-
tions occurred in a “high-crime area” in evaluating whether the officer’s
suspicion was sufficient to warrant a stop by the officer. Courts may permit
stops in high crime areas on the basis of weaker suspicious behavioral cues
by individual suspects than would be permissible in other areas because
those cues can be taken to have additional meaning in a neighborhood
with higher levels of criminal activity. As an extension of this logic, some
scholars have suggested that courts in the future could include conclusions
drawn from predictive policing technologies in assessing whether adequate
suspicion exists to justify a traffic or pedestrian stop (Ferguson, 2012, p.
263). Thus, by lowering the amount of evidence of criminal activity (other
than a department’s designation or prediction) necessary to make an of-
ficer’s intrusion constitutional, the department’s implementation of the
policing strategy can now, and might further in the future, affect the scope
of the rights of citizens to act free from interference. In doing so, all other
things being equal, the strategy will also reduce the likelihood that an of-
ficer’s actions in conducting a stop will violate the Constitution because it
is not justified by adequate suspicion.

A department’s characterization of an area as one of high crime can be
consequential even when it is wrong. First, courts are unlikely to uncover
or reveal a conflict between police assertions about an area and crime rates
in that area. The vast majority of stops are never challenged legally because
they result in no criminal charge, and a motion to suppress evidence in a
criminal case is the primary mechanism by which the constitutionality of
stops is contested. Moreover, in the absence of a clear legal standard about
what constitutes a high-crime area, even when a stop is challenged, courts
often defer to police assessments of the status of a neighborhood, sometimes
without requiring specific evidence to support the designation. (Ferguson,
2011; Harris, 1998; see also, e.g., United States v. Smith, 594 F. 3d 530 [6th
Cir. 2010]; United States v. Ruidiaz, 529 F. 3d 25 [1st Cir. 2008]). If such
a designation is made without adequate basis, then the inferences a court
draws about whether adequate suspicion exists within that area could be
similarly unfounded.

Analogously, if predictive policing strategies that generate conclusions
about the area are unreliable or nontransparent, they may produce predic-
tions that are either unjustified or unfair and similarly lead to unsupported

7Hot spots are often very small geographically, as small as a single intersection. Although
courts have not clarified the size of a high-crime area within the meaning of Illinois v.
Wardlow, cases seem to suggest that it may be substantially larger than a hot spot might be.
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judgments that stops and frisks defended on the basis of those predictions
are constitutional as a result. The discretion awarded to departments in
designating hot spots may itself raise Fourteenth Amendment issues. Al-
though not legally or empirically tested, ethnographic research has argued
that the race and nationality of local residents and business people can
play a role in labeling an area as “high crime” (Brunson and Miller, 2006;
Chesluk, 2004; Muniz, 2012, 2014; Quillian and Pager, 2001; Sampson
and Raudenbush, 2004).

Even if a court scrutinizes a department’s designation of a high-crime
area and eventually concludes that the department erred in classifying the
area as one of high crime at the time an officer conducted a stop, the de-
partment’s designation would make it reasonable for an individual officer
to believe that it was a high crime area and therefore to believe that he had
a greater basis for suspicion then he had in fact.® Even if an officer lacks
reasonable suspicion, making the stop unconstitutional, his reasonable mis-
take would change the consequences of his illegal act. Several remedies for
constitutional violations, including the exclusionary rule and civil suits for
damages under § 1983, are mostly unavailable against officer conduct that
is unconstitutional but based on an officer’s reasonable mistake about the
legal status of his actions (Herring v. United States, 555 U.S. 135 [2009];
Harlow v. Fitzgerald, 457 U.S. 800 [1982]; Mullenix v. Luna, 577 U.S. ___
[2015]). Assuming that the likelihood of civil damages or evidentiary exclu-
sion shapes an officer’s incentives to ensure that reasonable suspicion exists
before engaging in a stop, a proactive policing strategy in which high-crime
areas are sometimes erroneously designated could cause additional, albeit
unknowing, constitutional violations by officers.

The law governing high crime areas also has implications for the deter-
rence-oriented policing strategies discussed above. In place-based proactive
policing, hot spots are designated in advance by departments. But individ-
ual police officers may equally use a history of crime in a location as part of
the circumstances that justify a stop under Illinois v. Wardlow even when an
agency has not previously labeled the area. Officers encouraged to engage
in aggressive enforcement pursuant to deterrence-oriented proactive strate-
gies need legal reasons to justify their activities, and the history of crime in
the area often provides one (Fagan and Geller, 2015). Thus, for example,
Fagan and Geller (2015) found in a study of 4.7 million stops by NYPD
officers that police officers asserted that more than one-half of the stops
took place in an area with a high incidence of crime. Weisburd, Telep, and
Lawton (2014) showed that stops were indeed concentrated in specific loca-

8 As discussed in Chapter 7 of this report, social psychological processes of implicit bias and
discrimination may affect policing in minority neighborhoods (see also Sampson, 2012, and
Sampson and Raudenbush, 2004).
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tions and that those high-SQF locations were strongly correlated with crime
hot spots. Used in this way, deterrence strategies, combined with Illinois v.
Wardlow, can have significant distributional consequences, exposing indi-
viduals to additional scrutiny because of perceived or actual neighborhood
characteristics, which often correlate with race and economic status. The
committee did not find causal empirical research to date that adequately
engaged with this question, in spite of the psychological, ethnographic, and
correlational social science literature documenting this phenomenon.

Third Party Policing

Third party policing leverages the actions of third parties in deterring
and reducing the opportunities for targeted offenders or criminal conduct.
For example, as described in Box 2-3 (see Chapter 2), as a means to indi-
rectly control drug and disorder problems the Oakland, California, Beat
Health Program focused on civil remedies for addressing conditions of
physical decay and property management problems of specific commercial
establishments, private residences, and rental properties. As this program
illustrates, departments often take advantage of existing civil laws and
regulations in implementing third party policing because these laws pro-
vide much of the leverage to demand third-party participation in crime
prevention and control. Nevertheless, departments can also utilize third
parties to prevent or reveal crime in another way, one that three aspects
of Fourth Amendment doctrine facilitate: officers may use information ob-
tained through third parties that would otherwise be unavailable without
establishing individualized suspicion or obtaining a search warrant.

First, the Fourth Amendment does not apply to information that a
person voluntarily provides to a third party when the third party makes
that information available to the government (United States v. White, 401
U.S. 745 [1971]; United States v. Miller, 425 U.S. 435 [1976]; Smith wv.
Maryland, 442 U.S. 735 [1979]). Thus, when police officers secure informa-
tion about individuals from third parties, their conduct is not subject to the
Fourth Amendment protection, whereas efforts to obtain the information
directly from the suspect may involve protected searches and seizures.

Second, when a third party shares or reasonably appears to share
common authority over a location or over property, he or she may con-
sent to a search by government actors (United States v. Matlock, 415 U.S.
164 [1974]). Although that consent is not valid against an objecting co-
occupant who remains present during the search (Illinois v. Rodriguez, 497
U.S. 177 [1990]; Georgia v. Randolph, 547 U.S. 103 [2006]), it otherwise
has the potential to permit police access to locations unavailable without
the cooperation of the third party.

Third, the Fourth Amendment applies only to government conduct, and
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any exposure of private information usually negates the argument that an
individual has a reasonable expectation of privacy against the government.
This means that private searches by third parties can limit the applicability
of the Fourth Amendment to subsequent searches made by law enforce-
ment of the same locations or the same information. This third avenue is
illustrated by the U.S. Supreme Court decision in United States v. Jacobsen
(466 U.S. 109 [1984]). In that case, Federal Express employees examined
a package damaged during transport and discovered a white powdery
substance they suspected was contraband. They reassembled the package
and called the Drug Enforcement Administration (DEA). When the DEA
agents arrived, they reopened the package and subjected the powder to a
field chemical test that indicated the substance was cocaine. In upholding
the government’s use of the cocaine in a criminal case against the pack-
age’s recipients, the U.S. Supreme Court held that since private actors had
already opened the package, the government’s re-inspection of the contents
uncovered nothing new and therefore did not constitute a search within
the meaning of the Fourth Amendment. In its decision, the court noted
that even an illegal private search can undermine the reasonableness of an
expectation of privacy with respect to the information discovered (United
States v. Jacobsen, 1984).

There are limitations on the use of private searches by the government.
Most notably, if a private actor is an agent of the state or if government ac-
tors are deeply entangled in private searches, the search he or she conducts
may be a public rather than private one, and therefore fall within the scope
of the Fourth Amendment (Coolidge v. New Hampshire, 403 U.S. 443
[1971]). Similarly, if a police officer or department compels, encourages,
endorses, or participates in a search or seizure by a third party, the action
may be subject to Fourth Amendment protections (Skinner v. Railway
Lab. Execs. Ass’n, 489 U.S. 602 [1989]). Thus, while a proactive strategy
that takes advantage of third party access to private information would
likely permit officers to gather evidence without triggering Fourth Amend-
ment scrutiny for that evidence gathering, a proactive strategy that induces
searches by private parties may be subject to constitutional regulation.

Even with these limitations on private searches, it might be said that in
each of the circumstances described above—voluntary disclosure, consent
by a third party, and involuntary exposure—proactive policing that lever-
ages the cooperation of private third parties may narrow the applicability
of Fourth Amendment protection to police efforts to obtain information.
Ceteris paribus, officers who are able to obtain information from third par-
ties (and thus without searches and seizures), are likely to conduct fewer
searches and seizures and therefore have less opportunity to violate the
Fourth Amendment. In this way, third party policing may reduce constitu-
tional violations. At the same time, if third party policing gives police offi-
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cers an incentive to strongly encourage private searches, it may lead to more
frequent violations of the rules limiting the use of private searches by the
government. In addition, to the degree that proactive policing encourages
information gathering outside the scope of the Fourth Amendment, it may
increase intrusions on privacy that are unregulated by Fourth Amendment
law in ways that raise concerns about private invasion, even if the intru-
sions comply with constitutional law. The committee knows of no empirical
literature assessing these risks.

As the Beat Health example suggests, police departments can also lever-
age searches designed to enforce civil regulatory laws, such as health and
safety codes, building codes, and environmental regulations. Although ad-
ministrative searches are governed by the Fourth Amendment, the Supreme
Court has not usually demanded individualized suspicion or warrants for
them (Camara v. Municipal Court, 387 U.S. 523 [1967]). Instead, the
Court’s doctrines permit civil government inspections, such as housing code
inspections, so long as they are reasonable, which often requires nothing
more than that reasonable legislative or administrative standards govern
them. This is therefore another mechanism by which proactive policing
may allow police to avoid standards governing individualized suspicion
that might otherwise limit access to the information in the absence of an
administrative search regime. As with third-party searches, although such a
strategy might be construed to limit protection for privacy, it also reduces
the opportunities for constitutional violations against the same individuals.
Under existing law, police officers may attend, or use information discov-
ered during, such searches when they are carried out by other government
officers, or they may conduct administrative searches themselves, consistent
with the Fourth Amendment (New York v. Burger, 482 U.S. 691 [1987]),
so long as the primary motive for the search is not to uncover ordinary
criminal wrongdoing (Indianapolis v Edmond, 531 U.S. 32 [2000]).

EQUAL PROTECTION AND STATUTES
PROHIBITING DISCRIMINATION

Legal Overview

Unlike the Fourth Amendment, the Equal Protection Clause of the
Fourteenth Amendment applies to all police activities, including policy de-
cisions by departments to investigate suspects or to search or seize them. It
guarantees equal and impartial treatment by government actors under the
law. A policy or police action may violate the Equal Protection Clause either
because it expressly singles out individuals for disfavored treatment on the
basis of their race or other impermissible classification or because, though
facially neutral, the policy is selectively enforced against members of one
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race or other impermissible classification in an intentionally discriminatory
manner.

However, not all policies involving racial classifications or creating ra-
cial disparities in investigation or enforcement violate the Equal Protection
Clause. Laws or policies that draw express racial or ethnic classifications
among citizens do not violate the Equal Protection Clause if they are nar-
rowly tailored to serve a compelling state interest (Wayte v. United States,
470 U.S. 598 [1985]). This test, known as “strict scrutiny,” is difficult to
pass. Facially neutral laws and policies that are selectively enforced in a
discriminatory manner violate the Equal Protection Clause only if they are
also motivated by a discriminatory purpose (Washington v. Davis, 426 U.S.
229 [1976]).

Proving discriminatory effect requires establishing that an individual
received less favorable treatment because of his race or other classification.
Plaintiffs often establish this disfavored treatment with statistical evidence.
Chapter 7 considers further the difficulties of establishing unfavorable
treatment, including the difficulties of establishing the proper comparison
populations. As with the Fourth Amendment, however, the legal concept of
causation in Equal Protection law does not necessarily satisfy the criteria
social scientists use to identify causal relationships. For instance, federal
courts are divided as to whether plaintiffs claiming that police officers
selectively enforced the law against them because of their race must dem-
onstrate that “similarly situated individuals of a different race” did not
have the law enforced against them in order to demonstrate discriminatory
effect. This standard, which is always required for plaintiffs attempting to
establish selective prosecution (United States v. Armstrong, 517 U.S. 456
[1996]; United States v. Davis, 793 F.3d 712 [7th Cir. 2015]; United States
v. Mason, 774 F.3d 824 [4th Cir. 2014]), makes selective enforcement by the
police exceptionally difficult to establish (United States v. Whitfield, 649 F.
App’x 192 [3d Cir. 2016]).

In contrast to some of the historical practices discussed in Chapter 7
of this report, most policing policies today do not expressly target racial
or ethnic groups, so most Equal Protection challenges require proving
discriminatory purpose as well as discriminatory effect. The concept of
discriminatory intent in Equal Protection law is distinct from the concepts
of racial bias used in the psychological literature and discussed in Chapter 7
of this report. Proving discriminatory purpose requires showing (1) that the
government intended to treat an individual unequally because of his or her
classification, and (2) that it acted because of the harmful effect on a chosen
group, not merely in spite of that effect. In other contexts, Equal Protection
strictly scrutinizes government conduct even if the plaintiff does not prove
that the desire to treat a group unequally was the only purpose guiding an
activity, so long as it is demonstrated to be one motivating factor behind the
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harm. However, some lower courts have refused to apply law enforcement
on race unless the decision was based solely on race (e.g., United States v.
Travis, 62 F. 3d 170, 174 [6th Cir. 1995].° Discriminatory intent can be
proved through direct evidence, such as admissions by a policy maker or
officer, or circumstantially, using statistical evidence of discrimination to
show that discriminatory intent likely exists (Washington v. Davis, 1976),
including the kind of statistical evidence discussed in Chapter 7.

Though the legal concept of discriminatory intent is distinct, efforts to
prove that intent in lawsuits are plagued by many of the same evidentiary
challenges, discussed in Chapter 7, that affect social scientists’ efforts to
establish the reasons for racial disparities. In addition, assessing the legal
adequacy of evidence of discriminatory intent is complicated both by the
social and historical context in which law enforcement operates also dis-
cussed in that chapter and by the subtle and nonobvious ways racial bias
and animus may operate in society. For instance, symbolic racism, as de-
fined in Sears (1988), involves the belief that prejudice against Black people
is no longer a problem in U.S. society today, that the overrepresentation of
Black Americans in low-income, low-educated, and high-crime groups is
primarily due to their own personal shortcomings, and that Black people in
general demand too much from society at large and have also “gotten more
than they deserve.” A core part of symbolic racism, as described by Sears
(1988), is therefore the belief that if a Black person received less favorable
treatment, it was likely because they objectively deserved less favorable
treatment. Holding such a view would presumably influence whether one
believed that indirect evidence established the discriminatory purpose neces-
sary to prove an Equal Protection violation.

In addition to the Equal Protection Clause, federal statutes, including
Title VI of the Civil Rights Act of 1964 and the Omnibus Crime Control
and Safe Street Act of 1968, also prohibit discrimination by police depart-
ments that receive federal funding. These statutes provide protection against
discrimination that significantly overlaps with Equal Protection law, but
they also sometimes permit liability for unintentional discrimination when
Equal Protection does not (28 CFR § 42.104(b)(2); 28 CFR § 42.203).

This view finds some support in the Supreme Court’s Fourth Amendment jurisprudence.
The Court has suggested that seizures in the context of an immigration checkpoint based solely
on ethnicity are arbitrary and therefore unreasonable under the Fourth Amendment (United
States v. Martinez-Fuerte, 428 U.S. 543, 554 [1976]), but that seizures largely on the basis
of ethnicity may be permissible at least where ethnicity is relevant to the law enforcement
interest at stake (United States v. Brignoni-Ponce, 422 U.S. 873 [1975]). Nevertheless, the
Supreme Court has also indicated that “the constitutional basis for objecting to intentionally
discriminatory application of law is the Equal Protection Clause not the Fourth Amendment”
(Whren v. United States, 517 U.S. 806, 813 [1996]), raising questions about the relevance of
this analysis to the Equal Protection context.
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They also allow federal agencies to address noncompliance by terminating
federal financial assistance to the offending agency, a remedy unavailable
under Equal Protection law.

Deterrence-Oriented Proactive Strategies

Proactive policing strategies that use frequent stops, frisks, and arrests
to prevent future crime often raise Equal Protection concerns as well as
Fourth Amendment issues. Many critics have argued that such strategies
cause unwarranted racial disparities, and both the district court’s decision
in Floyd and DOJ’s analyses in its pattern-and-practice investigations in
New Orleans and Baltimore found that the proactive policing strategies at
issue caused discriminatory policing in violation of the Equal Protection
Clause.

For example, in Floyd, Judge Scheindlin found that, in carrying out
SQEF, the NYPD violated the Equal Protection Clause by disproportionately
and discriminatorily stopping non-Whites. Specifically, she noted that of-
ficers likely targeted Blacks for stops based on a lesser degree of objectively
founded suspicion than they applied in stopping Whites, and officers sub-
jected them to different treatment during stops, including more frequent use
of force, despite the fact that Whites who were stopped were more likely to
be found with weapons or contraband (Floyd v. City of New York, 2013).
She also found that the NYPD had an unwritten policy of targeting “the
right people” in carrying out SQF, which encouraged subjecting young
Black and Latino men to heightened police enforcement on the basis of their
race, and that the department had shown deliberate indifference in the face
of evidence that the program was carried out in a discriminatory manner.

In Baltimore, DOJ linked the Baltimore Police Department’s (BPD’s)
zero tolerance policy—which was implemented in the early 2000s and
included frequent stops, searches, and arrests—to “overwhelming statisti-
cal evidence of racial disparities in BPD’s stops, searches, and arrests,” in
violation of Title VI and the Safe Streets Act (U.S. Department of Justice,
2016, p. 48). DOJ concluded that the evidence was sufficient to establish
discriminatory impact under the Equal Protection Clause. DOJ also found
evidence suggesting that the discrimination against Blacks was intentional
because of the magnitude of the statistical relationship between race and
stops, because the proactive strategy focused on Blacks and Black neighbor-
hoods, because of statements by officers and supervisors indicating that the
program was being carried out in a discriminatory fashion, and because of
the department’s failure to act in the face of evidence of discrimination. For
example, one supervisor allegedly instructed officers to carry out the zero
tolerance strategy by arresting “all the Black hoodies” in a neighborhood
(U.S. Department of Justice, 2016, p. 66). In the course of DOJ’s investi-
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gation, at least some top BPD officials shared the view that its proactive
policing strategy had discriminatory effects. One told DO]J that “stop and
frisk killed the hopes and dreams of entire communities” (U.S. Department
of Justice, p. 63). DOJ contended that even after zero tolerance was no
longer the formal policy of the police department, supervisors within the
department continued to implement this form of proactive policing, with its
discriminatory and other consequences.'? Other DO]J and private civil suits
resulting in settlements have alleged that the frequent use of stops, frisks,
and arrests in other cities has also violated the Equal Protection Clause but
have drawn less express connection between the enforcement practices and
proactive policing strategies.

More broadly, concerns about discrimination in proactive policing are
often framed as concerns about racial profiling. Racial profiling usually
refers to police decisions to engage in vehicle or pedestrian stops, searches,
or arrests or to take other law enforcement actions based at least in part
on an individual’s race, ethnicity, religion, or national origin, outside of the
context in which officers target an individual because he satisfies a specific
description of a criminal suspect or other person of interest. For instance,
officers implementing a deterrence-oriented proactive strategy might use
race as a factor in choosing which people to stop, frisk, or arrest because
they believe that the targeted race is overrepresented in the criminal popu-
lation the strategy is intended to deter, and they would thereby engage in
racial profiling. Even if their belief were accurate and hit rates or deter-
rence could be improved using race as a criterion, this use of race may not
pass constitutional scrutiny. The overwhelming number of people selected
would still likely be innocent in the sense of needing no deterrence from
the targeted conduct; those selected on the basis of their race would suffer
additional harm from being selected for this reason; and courts applying
strict scrutiny would be unlikely to find this use of race “narrowly tailored”
to serve a “compelling state interest.”

Although legal claims about unwarranted racial disparities have fo-
cused on stops, frisks, and arrests, other kinds of intensive enforcement
resulting from proactive policing may also raise questions about disparate
impacts, including third party enforcement of civil regulatory codes, spe-
cifically “nuisance violations.” These violations, which are filed against
landlords whose tenants contact 911 frequently, require the landlords to
take steps to reduce the frequency of these calls. In practice, the steps taken
frequently involve evicting tenants who request police assistance by calling
911. Desmond and Valdez (2013) documented a positive correlation be-
tween the use of third-party enforcement and the fraction of neighborhood

10 egal claims that proactive policing led to discrimination often remain unadjudicated either
because procedural barriers bar suit or the parties settle, making a court ruling unnecessary.
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residents who are Black. Similar to Fagan and MacDonald’s (2012) analysis
of the geographic incidence of SQF in New York, documenting such a pat-
tern may constitute legal evidence of Fourteenth Amendment violations in
the use of third-party enforcement.!!

The difficulties of assessing and understanding racial disparities and
racial bias are discussed further in Chapter 7. It remains an open ques-
tion whether any tendency that proactive policing strategies have to cause
Fourth and Fourteenth Amendment violations are linked, though some
theorists suggest that such linkage is likely (Meares, 2015; Bellin, 2014).
To be clear, this is not due to mixed or null conclusions of credible evalua-
tions of the causal impact of proactive policing strategies on the incidence
of Fourth or Fourteenth Amendment violations; it is because the empirical
social science literature that could establish such causal effects has not ad-
equately engaged with the question.

Predictive Policing Strategies

As noted in Chapter 2, predictive policing strategies seek to anticipate,
prevent, and respond more effectively to crime by collecting information
and identifying patterns in aggregated data about past crime and other
information. To the degree that these predictions focus on individuals or
groups who may commit or fall victim to crime, rather than to places where
crimes may be committed, they could raise Equal Protection concerns. First,
predictive strategies or the law enforcement interventions based on the
resulting predictions may be implemented by departments with discrimina-
tory effect and intent. Doing so would violate the Equal Protection Clause,
just as implementing SQF or broken windows policing with discriminatory
effect and intent violates the law. Second, these strategies are sometimes
directed intentionally at members of a particular religion or national origin
and therefore contain an express classification that singles out members for
unfavorable treatment. This raises a distinctive kind of Equal Protection
claim, one only touched upon above.

When predictive policing is targeted at members of a religion or na-
tional origin, they are likely to be subject to heightened scrutiny, requiring
that the government prove a strong justification between the governmental
interest and the means used to achieve it. In Hassan v. City of New York
(2015), for example, plaintiffs alleged that the NYPD adopted a long-term

Desmond and Valdez (2013) do not do a counterfactual analysis of whether or not the
rate at which Black residents were denied emergency response service or evicted changed as
a result of the adoption of third-party enforcement. As a result, their study does not address
the question of whether third party policing in this instance exacerbated racial disparities in
victimization or simply relabeled an existing phenomenon.
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program of extensive surveillance and investigation of Muslim individu-
als, businesses, and institutions after the terrorist attacks of September 11,
2001. Among other claims, the plaintiffs contended that this selective
investigation violated Equal Protection law. Though this claim has not yet
been fully litigated, the U.S. Court of Appeals for the Third Circuit permit-
ted the case to go forward for discovery and trial because the allegations,
if true, could establish a constitutional violation, even if the NYPD was
motivated by a legitimate law enforcement purpose in establishing the pro-
gram. Specifically, the Third Circuit panel ruled that allegations of religious
discrimination are subject to heightened Equal Protection scrutiny, even if
the program containing them was motivated by national security and public
safety concerns.

Although the program challenged in Hassan would not fall within the
bounds of proactive policing as described in this report because it sought
to uncover rather than prevent criminal activity, it raises the same legal
concerns as would a proactive strategy that is similarly directed at members
of a particular religion or national origin and is thus illustrative. Similar
legal analysis might have applied, for example, to the Los Angeles Police
Department’s 2007 plan to identify and map Muslim communities in Los
Angeles to help them avoid the influence of extremist elements that might

lead to terrorism had criticism not led the department to abandon the plan
(Roush, 2012).

EMPIRICAL EVIDENCE ON PROACTIVE POLICING
AND ILLEGAL POLICE BEHAVIOR

There are relatively few empirical studies that credibly examine whether
or not proactive policing is causally related either to police behavior that is
likely to raise constitutional challenges or to legal findings of constitutional
violations. Two challenges make such research exceptionally difficult. First,
researchers have limited data about the kinds of police conduct that often
raise constitutional challenges. Unlike serious crime and arrest rates, there
is little nationwide data collection on many kinds of police behaviors, in-
cluding stops, searches, and uses of force, that may trigger a constitutional
challenge. Individual agencies often have different standards for how police
conduct is reported internally, including, for example, different standards
for definitions of what constitutes force (Alpert, 2016), and for whether
data concerning police conduct is available for research. To the extent that
many proactive policies may alter the legality of police behavior and that
there is value in social science evaluation of this possibility, systematic and
standardized collection of data on relevant police outcomes is necessary.

Second, even with such data, constitutional violations are difficult for
researchers to define and to measure. Such violations require fact-specific
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analysis and legal judgments, and different observers are likely to come to
differing conclusions about whether a violation occurred (Harmon, 2017).
Unless and until a court has given a final judgment on the question, there
is no authoritative basis for concluding that a researcher’s determination
about whether a constitutional violation occurred is accurate. Nor do easy
proxies for legality exist. For example, citizen complaint rates might vary
for reasons independent of the constitutional violations that might spur
them, including agency-specific methods of taking (or resisting) complaints.
Lawsuit rates might vary with the strength of the local bar and with settle-
ment practices (Harmon, 2017). And, in the extreme, it is possible that the
majority of residents could be very satisfied with a department that regu-
larly violated the constitutional rights of a small minority of the population,
making community satisfaction surveys a similarly weak measure.

The committee conducted a systematic search of peer-reviewed publica-
tions examining the relationship between proactive policing and the legal-
ity of police officer actions. The committee found notably less research on
the impact of proactive policing strategies on legality than it found on the
implications of proactive policing for crime control or community satisfac-
tion. The few studies that were found generally assessed satisfaction with
the police or perceptions of police legitimacy; this literature is reviewed
systematically in Chapters 5 and 6 of this report as part of the committee’s
examination of community impacts.

Fagan and colleagues (2010) used a modified pre-post design to attempt
to identify the impact of broken windows policing on officer SQF behavior
in New York City. To the extent that this deterrence-oriented strategy led
to unequal treatment of people of different races or ethnicities, this could
be interpreted as evidence that SQF led to an increase in violations of the
Equal Protection Clause. The authors found a sharp increase in stops of
Blacks and Latinos in the “late” period of broken windows policing rela-
tive to the early period, from 27 and 15, respectively, per 1,000 people to
131 and 64 per 1,000 people. For White people, the comparable change
was from 4 per 1,000 in the early period to 18 per 1,000 in the late period.
These findings are consistent with, but by no means evidence of, the pro-
active SQF policy causing a large increase in illegal racial targeting by the
NYPD. That said, comparing officer behavior in New York City to stop
behavior in a different city, or making a comparison with a “pre” period
that is not defined by the low level of stops, would make this evidence more
convincing.

In essence, the calculation by Fagan and colleagues (2010) assumes
that, in the absence of the broken windows policing policy in New York
City, the rate at which Blacks or Hispanics would be stopped by the NYPD
would have been constant over time. Potentially alternate explanations
include demographic change, variation in the taste of residents and police
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officers, or changes in recording practices. Fagan and colleagues, (2010)
further demonstrated that the percentage of neighborhood residents who
are Black was a strong predictor of the number of stops, conditional on
crime rates, but they did not explore whether the increased use of broken
windows policing had changed the relationship between the racial com-
position of a neighborhood and the frequency with which police make
(potentially illegal) stops.

LEGAL MECHANISMS FOR CHALLENGING
PROACTIVE POLICING

Police departments and officers have myriad complex reasons for fol-
lowing the law, including the costs and consequences of litigation challeng-
ing the constitutionality of police conduct. As a general matter, departments
may, in part, determine if and how proactive strategies are employed in
response to their perceptions about this litigation and the remedies likely
to be imposed as a result. However, given the substantial limitations on
constitutional remedies for police misconduct in the context of proactive
policing and the limited information departments collect about lawsuits and
their connection to police practices, these legal consequences may provide
only limited incentives for departments and officers with respect to proac-
tive strategies. To the degree this occurs, the law may not substantially
discourage even those proactive strategies that result in provable constitu-
tional violations.

Several kinds of legal actions can be brought against police conduct.
Individuals whose rights have been violated by the police can bring civil
suits under federal and state law for damages, for a declaration of the rights
of the parties, or for a command to adopt particular reforms. The federal
government (and occasionally states) can also bring civil suits against police
departments who have engaged in a “pattern or practice” of rights viola-
tions, seeking reform.'? In addition, criminal defendants whose rights have
been violated can challenge police conduct by moving to exclude illegally
obtained evidence from criminal trials in which the government would

12The use of the term “pattern” by DOJ also diverges from the social science meaning of
the term. Identifying a pattern in, say, use of force, in social science research would imply
identifying some measure (e.g., time, officer, or place) that was correlated with that variable.
Claiming to have identified a correlation would require statistically distinguishing the esti-
mated correlation from zero, which involves mathematical calculations. However, with regard
to legal findings of a pattern, the U.S. Court of Appeals for the Fifth Circuit has found that
“The number of [violations]...is not determinative. . . . In any event, no mathematical formula
is workable, nor was any intended” (United States v. Peachtree Tenth Corp., 437 F2d 221,
227 [5th Cir. 1971], cited in June 28, 2013, DOJ Findings Letter regarding the Investigation
of the Los Angeles County Sheriff’s Department Stations in Antelope Valley).
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introduce it, and federal and state prosecutors can bring criminal charges
against police officers for their actions.

Title 42 U.S.C. § 1983 was passed in its original form as part of the
Civil Rights Act of 1871. It permits a civil suit against any person, agency,
or municipality that, while acting under color of law, deprives another of
his or her constitutional rights; and it is frequently used to challenge police
practices (Monell v. Dept. of Soc. Serv., 436 U.S. 658 [1978]). When suc-
cessful, these suits typically result in settlements or other judgments against
individuals and municipalities for monetary damages, though they can also
lead to equitable relief in the form of a court declaration that a policy or
act is unconstitutional or a command to an agency either not to engage in
some conduct or to carry out particular reforms to prevent future consti-
tutional violations.

Under 42 U.S.C. § 1983, governments act by making policies or de-
cisions or by permitting practices that are so persistent and widespread
that they function as policy or law. A municipality or police department
can only be sued under section 1983 if a departmental policy, custom, or
practice causes—in the sense of being the moving force behind—a consti-
tutional violation by an officer (Monell v. Dept. of Soc. Serv., 1978). Thus,
a city will only be directly liable for harms associated with a proactive
policing strategy if the policies, decisions, or practices that implement that
strategy cause constitutional injury (Monell v. Dept. of Soc. Serv., 1978).
For example, a federal district court found New York City liable for the
NYPD’s program of aggressively stopping, questioning, and frisking sus-
pects because the program resulted in a widespread practice, amounting
to a policy, of conducting unconstitutional stops and frisks and targeting
racially defined groups in a disproportionate and discriminatory manner
(Floyd v. City of New York, 2013). The court did not bar the proactive goal
of deterring weapons possession, nor the practice of using stops and frisks
aggressively to achieve it, so long as the policy as implemented did not cause
constitutional violations or otherwise violate the Equal Protection Clause.

Plaintiffs can also bring civil suits against individual officers for violat-
ing clearly established constitutional rights while acting under color of law
(42 U.S.C. § 1983). Where prior law makes clear that an officer’s conduct
under the specific circumstances violates the Constitution, the officer can
be liable for the injuries that result. If an officer violates a right that is not
clearly established under existing law, he is entitled to qualified immunity,
which protects him against being sued or held liable for his actions (Pearson
v. Callahan, 555 U.S. 223 [2009]). A right is not clearly established unless
preexisting court decisions squarely govern the question, such that every
reasonable officer would have understood that the particular conduct vio-
lated the law. For example, in one recent U.S. Supreme Court case, Mullenix
v. Luna (2015), the court held that existing precedent had not put “beyond

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

LAW AND LEGALITY 105

debate” the conclusion that an officer who shot “a reportedly intoxicated
fugitive, set on avoiding capture through high-speed vehicular flight, who
twice during his flight had threatened to shoot police officers, and who
was moments away from encountering an officer” had acted unreasonably
(Mullenix v. Luna, 2015). Thus, it found the officer entitled to qualified
immunity, shielding him from liability and suit.

While suits against officers might seem less relevant to influencing
departmental decision making than suits against municipalities or police
departments, they may have similar effects on policy. Even when an indi-
vidual officer(s) is named as a defendant and not the department or mu-
nicipality, municipalities almost inevitably indemnify officers, meaning that
they pay the costs of damages actions against them. Thus, municipalities
bear the financial burden for judgments for damages in section 1983 suits
even when the judgments operate formally only against individual officers
(Schwartz, 2014). Given indemnification, civil judgments could, at least
in theory, deter cities from adopting policies that give rise to unconstitu-
tional conduct that might lead to liability, and cities that pay frequent civil
judgments might be encouraged to reform strategies that tend to produce
constitutional violations. However, municipalities only infrequently collect
and analyze information about civil suits or the police practices that give
rise to them. In departments that do not use the information provided by
civil suits to manage their liability risk, damages actions may have limited
effect on decision making about continuing proactive strategies that lead
to such suits (Schwartz, 2010).

Sometimes monetary damages are inadequate to repair an injury to a
plaintiff. In those circumstances, private plaintiffs may seek equitable relief
instead. Equitable relief can include a judicial order to do something, an
order not to do something, or a declaration about the rights of the parties,
among other remedies. Though equitable relief is less common than dam-
ages, it can operate powerfully on the government agency against which
it is levied. If damage actions incentivize reform, it is by making reform a
cost-effective alternative to costly future judgments. By contrast, equitable
relief can mandate immediate policy change and imposes stark legal and
reputational consequences for those who refuse to comply.

While private suits for equitable relief have played an historic role in
efforts to promote civil rights in many other arenas, including housing,
school desegregation, and prison conditions, the U.S. Supreme Court has
established notable obstacles to civil lawsuits for equitable relief against po-
lice departments, mostly importantly in the form of limits on standing (Cizy
of Los Angeles v. Lyons, 461 U.S. 95 [1983]; Rizzo v. Goode, 423 U.S. 362
[1976]). In general, unlike a plaintiff seeking only damages, a plaintiff ask-
ing for forward-looking relief must demonstrate that there is a “real and
immediate threat” of future injury. In City of Los Angeles v. Lyons (1983),
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the U.S. Supreme Court applied this standard with special vigor to plaintiffs
seeking injunctive relief against a police department, holding that it cannot
be satisfied by demonstrating a past injury by the police or by speculation
that the police might injure the same plaintiff. Thus, Adolph Lyons, who
had sought to challenge the chokehold policy of the Los Angeles Police
Department after he had been choked to unconsciousness during a traffic
stop, did not have standing because he could not show that he would likely
be stopped again, and then either that he would illegally resist, resulting
in a chokehold, or that officers would subject him to a chokehold without
provocation. Although the “real and immediate threat” standard applies
to all plaintiffs seeking injunctive relief, given the vagaries of police—citizen
interactions, the standard has proven to be an especially high bar for plain-
tiffs challenging police policies.

Though Lyons has stymied many suits against departments, plaintiffs
challenging proactive policing may have a somewhat easier time bringing
equitable relief claims than plaintiffs challenging traditional policing meth-
ods. The same qualities that make preventative policing policies proactive—
their forward looking, strategic focus—can make the threat of future injury
more “real and immediate.” For instance, courts are more likely to find
standing for equitable challenges under Lyons when a policy targets rela-
tively innocent or common conduct—as proactive policing sometimes does
when it encourages stops based on minimal suspicion or arrests for very
minor offenses—because the risk to the plaintiff of being targeted under
such a policy is less dependent on his own future wrongdoing and therefore
less speculative (United States v. Chang, Civ. Action No 02-2010, Memo-
randum Op., D.D.C. [Sep. 9, 2010]; National Congress for Puerto Rican
Rights v. City of New York, F. Supp. 2d 154 [S.D.N.Y. 1999]). Similarly,
plaintiffs are likely to have an easier time showing that they are likely to be
injured in the future when a department engages in the challenged conduct
frequently or when the policy targets a subpopulation of which they are a
part (United States v. Chang, 2010; National Congress for Puerto Rican
Rights v. City of New York, 1999). Strategies that depend on widespread
use of stops, frisks, and arrests, like SQF, broken windows, and zero toler-
ance, often encourage a large volume of police-citizen encounters and are
often accused of disproportionately focusing police action against particular
racial or ethnic groups. They therefore may make it more likely that the
burdens of the policy will fall on a particular plaintiff attempting to estab-
lish standing (Floyd v. City of New York, 2013; U.S. Department of Justice,
2016). Strategies that expressly concentrate resources on identifiable activi-
ties, places, or defendants, such as problem-oriented, hot spots, and focused
deterrence policing, are similarly more likely than are general patrol strate-
gies to create a realistic risk that plaintiffs who fall within those parameters
will be subject to the allegedly unconstitutional police intervention.
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Section 1983 suits are the primary method for challenging the conse-
quences of proactive strategies in court, but they are not the only one. Title
42 U.S.C. § 14141 permits DOJ to bring suit for equitable relief against
police departments that engage in a pattern or practice of constitutional
violations. DOJ is not subject to the standing requirements of City of Los
Angeles v. Lyons and therefore can bring cases seeking forward-looking
remedies that could not be brought by private individuals.

In most of the early efforts to pursue pattern and practice suits against
police departments, DO]J focused on policing acts rather than on strategies.
However, in some recent suits DOJ has expressly linked proactive polic-
ing strategies to constitutional violations. Most recently, as noted above,
DOQ]J found that zero tolerance policing as implemented by the BPD caused
a pattern of constitutional violations (U.S. Department of Justice, 2016).
“Pattern-and-practice” suits are usually settled through consent decrees, in
which the city and DOJ agree to reforms the department will adopt in order
to prevent future constitutional violations. In these decrees, DOJ sometimes
expressly promotes one proactive strategy, community-oriented policing, as
well as other mechanisms for encouraging transparency, accountability, and
community participation in determining policing policy. DOJ can similarly
demand that departments not engage in proactive strategies it views as
linked to violations. To the extent that police departments look to prior
consent decrees for information on what activities might get them sued, this
linkage could discourage some departments from adopting zero tolerance
policing or similar proactive strategies that DO]J has previously described
as facilitating constitutional violations.

Other legal remedies for police misconduct, such as the exclusionary
rule, are much less likely to affect police department use of proactive polic-
ing strategies. The exclusionary rule prohibits the use in any criminal trial
of evidence obtained unconstitutionally, and it is often labeled the primary
remedy for deterring Fourth Amendment violations (Utab v. Strieff, 579
U.S. ___ [2016]). However, the exclusionary rule cannot deter constitu-
tional violations that do not produce evidence or do not result in a criminal
prosecution of the individual whose rights were violated (Terry v. Obhio,
1968; Rakas v. 1llinois, 439 U.S. 128 [1978]). Many proactive strategies
do not emphasize prosecuting criminal conduct, or if they do, they focus
on minor crimes that may not involve physical evidence or extensive mo-
tions practice. Even beyond these limitations, U.S. Supreme Court cases
have notably limited the circumstances in which the exclusionary rule
applies (Utah v. Strieff, 2016; Herring v. United States, 2009). Thus, even
if a proactive strategy leads to illegally obtaining evidence and introduc-
ing it in criminal trials, the expected value of the strategy is unlikely to be
undermined significantly by the increasingly remote threat of evidentiary
exclusion. Finally, as with civil rights lawsuits, departments often do not
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gather sufficient information about evidentiary suppression to effectively
internalize the expected costs of exclusion for policies that might trigger
the exclusionary rule.

Criminal prosecutions of police officers are similarly unlikely to nota-
bly affect proactive policing, both because such prosecutions are relatively
rare and because the costs of those prosecutions are borne heavily by the
individual officers who are prosecuted, so are far less likely to be internal-
ized by departments in a manner that prompts reform (Harmon, 2012a).

OTHER LEGAL STANDARDS AND VALUES

In addition to the Fourth and Fourteenth Amendments, a wide variety
of federal, state, and local statutes constrain proactive policing. The federal
Electronic Communications Privacy Act, for example, which incorporates
the federal Wiretap Act, Stored Communications Act, and Pen Register Act,
restricts how police may gather private information and how they collect
information from third parties, such as Internet or cell service providers.
State constitutions and statutes, along with local charters and ordinances,
determine how police executives are hired and fired and how budgets are
formulated. They determine when police are disciplined and what kinds of
judicial or administrative review disciplinary mechanisms receive. And they
determine what kinds of information about police activities are collected by
departments and made available to the public. As these examples suggest,
the entirety of law that could influence proactive strategies is extensive and
diverse and cannot be easily summarized.

Even when proactive policing does not violate constitutional law or
this array of additional legal constraints, or does so in unenforceable ways,
proactive strategies sometimes violate deeply held legal values, such as pri-
vacy, bodily integrity, equality, autonomy, accountability, and transparency.
Threats to these values may subject policing strategies to political responses
that can, in turn, push municipalities and states to more aggressively impose
additional regulation on policing. For instance, the Maryland State Police
engaged in an extensive and intrusive undercover operation to investigate
political activists in 2005 and 2006, which led to public outrage when it
was revealed in 2008. In response to the public reaction and an investiga-
tion of the surveillance program, the Maryland General Assembly passed
the Freedom of Association and Assembly Protection Act of 2009. The law
sets additional controls over police surveillance activities, even when those
activities comply with the Constitution, and requires local law enforce-
ment agencies in Maryland to adopt policies implementing those controls
(Roush, 2012). Similarly, after concerns about privacy and accountability
were raised about the city’s use of drones and video cameras, Seattle passed
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an ordinance setting up new political checks on law enforcement acquisi-
tion and use of surveillance equipment.!'3 In light of potential legislative
responses to concerns that proactive policing strategies violate traditional
legal values, even when the strategies comply with existing law, some of
these concerns are considered here.

For example, even assuming that SQF, broken windows, and zero tol-
erance policing can comply with Equal Protection and antidiscrimination
law, many have argued that these strategies undermine equality and have
unfair distributional consequences (Sekhon, 2011; Colb, 2001). Critics also
contend that the practices used in these strategies invade bodily integrity
and privacy in ways Fourth Amendment law cannot fully address (Harmon,
2012b). To address these concerns, legal scholars often advocate changing
constitutional doctrine to forbid the strategies (Stuntz, 2002; Colb, 2001;
Capers, 2010), but they might as easily argue that departments should
give up the strategies preemptively or that other legal avenues be used to
prohibit them.

Similarly, though focused deterrence (a person-focused strategy)
and place-based strategies often comply with constitutional law, when
departments identify chronic offenders or high-crime neighborhoods,
they do so based on criminal histories and crime data. Blacks are likely
to be overrepresented in criminal history data (Snyder, 2011; Kaeble,
Maruschak, and Bonczar, 2015; Raphael and Stoll, 2013) and to live
in neighborhoods in which crime is more likely to take place (Lofstrom
and Raphael, 2016). To the degree that the data reflect earlier discrimi-
natory criminal justice policy or historical housing discrimination, pro-
active strategies that seem neutral and may survive legal challenge can
nevertheless have the effect of compounding earlier discrimination. In
this way, proactive strategies can, in effect, “launder” racial disparities
that result from prior government decision making: they can make the
disparities appear to be driven by reasonable and legitimate policy goals
rather than preexisting discrimination.

Similar concerns are often raised about using predictive policing meth-
ods, including the power of “big data” and crime analytics techniques, to
isolate patterns among past criminal incidents. These methods can replicate
discrimination and provide it with a superficially neutral justification. Such
concerns are often aggravated by the absence of transparency and account-
ability for the algorithms used to identify patterns and predict future crime
incidence (see, e.g., Joh, 2017). One of the most commonly used recidivism
risk assessment tools, the Correctional Offender Management Profiling

13Seattle, WA, Municipal Code 14.18.20 (2013); Seattle, WA., Ordinance 124142 (2013).
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for Alternative Sanctions, or COMPAS, is based on calculations that are
considered proprietary by its creator, Northpointe (Angwin et al., 2016).14

More generally, concentrating policing on particular problems or neigh-
borhoods is likely to have important distributional consequences, includ-
ing focusing the costs of police and prosecutorial power more heavily on
places where specific groups are overrepresented. For instance, a decision
to interrupt open-air drug markets, rather than targeting doctors who run
prescription drug mills, will mean that some culpable offenders are more
likely to suffer criminal justice consequences than others. David Weisburd
(2016) argued that such focusing of policing can reduce overall harm. A
focused policing approach, for example, at crime hot spots will not lead to
large-scale police intrusion in a neighborhood overall. But such focusing
can have negative consequences in the form of reduced liberty for some
when people who live in identified hot spots suffer additional police stops
or arrests.

Beyond distributional effects, although some types of focused policing
may reduce overall harm, other proactive strategies may increase individual
and aggregate negative consequences of policing. Even when legal, and
even when effective in preventing crime, each additional stop and arrest
imposed constitutes a significant intrusion on individual interests in liberty,
autonomy, bodily integrity, and privacy and potentially constitutes an ero-
sion in perceptions of the police, at least among some in the community.
The negative consequences can be both financial, in the form of lost income,
and intangible, such as the dignity harms of being frisked in public. Yet
these various harms are sometimes overlooked in existing assessments of
policing policies (Harmon, 2015).

Some scholars have suggested that the risk of unfair policing that many
proactive strategies entail indicates that those proactive strategies should be
replaced with a “newer policing” that focuses on changing public percep-
tions of the police (Tyler, Goff, and MacCoun, 2015). Others have argued
that the negative consequences resulting from some proactive strategies can
be mitigated by programs designed and implemented with an emphasis on
public participation, legitimacy, and fairness (Braga and Weisburd, 2010).
For instance, an ongoing test program in Brooklyn Park, Minnesota, pro-
actively focuses additional policing on hot spots but also seeks to establish
effective and trusting relationships between police and residents of the hot
spots and shared expectations for the program (D. Weisburd, 2016).

14 At the same time, increased availability of administrative data on police activity may al-
low police departments to prevent, and others to better assess, potential Fourth or Fourteenth
Amendment violations, as demonstrated by Goel, Rao, and Shroff (2016).
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COMMUNITY-BASED POLICING

The heterogeneity of policing programs under the rubric of community
policing makes it difficult to assess credibly the relationship between such
programs and legal constraints and values. Activities associated with the
approach, this report calls “community-based policing” (see Chapter 2),
such as engaging in foot patrols or attending community meetings, have
no significant legal implications. They are not governed by the Fourth
Amendment, the Equal Protection Clause, or by federal or state statute.
Nevertheless, in addition to encouraging officers to engage in particular ac-
tivities, community-based policing also changes the allocation of discretion
and responsibility within police departments and alters the mechanisms by
which the department hears the concerns of the community. Whatever the
positive benefits for legitimacy, community satisfaction, and crime control,
these organizational changes can also limit traditional pathways of account-
ability in policing.

Traditionally, elected mayors and city councils and appointed city man-
agers influence policing through police chiefs and other top commanders,
whom they often hire and fire.!S Police executives make and implement
policy and priorities through a hierarchical command staff that oversees
street-level officers. Thus, chiefs operate at the fulcrum of an external
accountability mechanism by which voters, through elected officials and
more directly, influence police executives and an internal accountability
mechanism in which chiefs operate through a hierarchical command staff
to shape officer action through rules governing officer conduct, professional
rewards for good behavior, and sanctions for noncompliance. State and
municipal law often draws the outer boundaries of this system of account-
ability in multiple ways: (1) through laws determining the form of the local
government and the local electoral process, (2) by requiring departments
to collect and disclose some kinds of information to the public, (3) by set-
ting qualifications and powers for police executives, and (4) by regulating
administrative investigation and discipline of officers.

Though community-based policing strategies are unlikely to violate
the structural parameters set by state law, a community-based approach
nevertheless changes the nature of both internal and external account-
ability in police departments. First, with respect to internal accountability,
community-based policing often includes devolving authority down the
organizational hierarchy to frontline officers, whose patrol assignments are
geographic areas (Skogan, 2006¢). Communities are encouraged to provide
input directly to street-level officers. Those officers in turn are given discre-

15Most sheriffs are elected, meaning that unlike police chiefs, they are directly accountable
to voters.
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tion to allocate policing resources and shape problem solving, pursuant
to that input, without as much command approval as is often required in
traditional policing. These direct lines of communication and additional
discretion can enable officers to act quickly and reactively to community
input and can enable officers to develop valuable problem-solving skills
(Weisburd, McElroy, and Hardyman, 1988; Bittner, 1983). However, the
process concomitantly weakens the traditional power that command staff
has over policy and officer action. For example, in an early study of a
community-oriented policing strategy, Weisburd, McElroy, and Hardyman
(1988) found that pilot community-policing units in the NYPD engaged in
aggressive patrol tactics against low-level drug dealers, activities that were
otherwise discouraged for patrol officers (as contrasted with specialized
drug enforcement units) because of corruption hazards.

In concept, the additional officer discretion generated by the commu-
nity-oriented policing strategy could permit additional violations of law and
policy by individual officers. The potential problems here are highlighted in
systematic social observations of police departments, which found higher
rates of illegal searches among officers who embraced community-oriented
policing than among those who did not (Gould and Mastrofski, 2004).

However, departments sometimes develop alternative means of super-
vising officers to replace traditional rules, monitoring, and sanctions. For
example, in one study, supervisors of patrol officers engaged in community-
based policing developed alternative metrics for productivity, such as as-
sessing whether the officers made progress on priority problems in the
neighborhood, rather than looking at arrests or response times. They also
used supervisor approval for patrol strategies, careful selection of officers,
and positive reinforcement of values to encourage law-abiding conduct by
officers while they were out on patrol (Weisburd, McElroy, and Hardyman,
1988). These alternative supervision mechanisms may mitigate or eliminate
effects on legal compliance by individual officers. For instance, a positive
relationship between documentation and legality was noted by Gould and
Mastrofski (2004), who observed the constitutionality of more than 100
searches in a single agency. In addition, whether decentralizing discretion
results in a net increase or decrease in legal violations depends on several
additional factors, including whether the counterfactual, more hierarchical,
structure effectively promotes legal compliance. There is little empirical re-
search about the comparative effectiveness of these alternative supervisory
strategies, and therefore no way exists at present to assess the net account-
ability effects of community-oriented policing or similar strategies.

Second, with respect to external accountability, proactive policing strat-
egies frequently emphasize informal community involvement in identify-
ing, prioritizing, and solving problems through neighborhood meetings or
through collaboration with business, religious, and neighborhood leaders,
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rather than either formal processes of aggregating community will, such
as elections, or individual methods for providing input into police priori-
ties, such as 911 calls (Skogan, 2006c¢). Replacing traditional means for
collective input allows departments to respond more precisely (e.g., at the
neighborhood or street corner level) and more thoroughly to more local
concerns, and it allows voices that may get drowned out in the political pro-
cess to be heard. But it may also make departmental choices less represen-
tative of broader community values. Moreover, since neighborhoods often
lack elected leaders designated to represent their specific areas, officers have
less structured and clear guidance about how to balance competing views.
In addition, when departments replace other traditional, individual, forms
of input, such as citizen calls, to set priorities, they move departments away
from the classic account of policing by Reiss and Bordua (1967), which
holds that “[i]ln a democratic society, the major volume of police work
derives from an external source, the citizen complaint, rather than from an
internal organizational source.” In this way, the community-based policing
approach can change the basis for the legitimacy of police departments.

Like community-oriented policing, procedural justice policing operates
both as a philosophy and as a strategy in police departments. As described
in Chapter 2, in procedural justice policing, police officers give citizens
voice, make decisions neutrally, treat people with dignity and politeness,
and convey concern and benevolence, in order to promote perceptions of
police legitimacy and thus achieve greater public cooperation with and
deference to the police and increased compliance with the law.

Though the four pillars of procedural justice—giving voice, acting neu-
trally, treating citizens with dignity and respect, and conveying trustworthy
motives—could reduce constitutional violations, procedural justice strate-
gies may nevertheless sometimes exist in tension with other legal values.
For example, one important principle in liberal legal regimes is that citizens
should be able to limit their cooperation with law enforcement to no more
than what is legally required of them. To that end, the law’s commands
should be clearly defined in advance and ascertainable to those subject to
them, a principle known in some contexts as legality.

Outside of the context of Miranda warnings (384 U.S. 436 [1966]),
police officers are not usually required by constitutional law to tell citizens
that they may refuse consent in order for their consent to be found knowing
and voluntary (Schneckloth v. Bustamonte, 412 U.S. 218 [1973]; United
States v. Drayton, 536 U.S. 194 [2002]). Procedural justice practices often
seek to facilitate compliance by having officers request cooperation, both in
circumstances when the officers might have no power to compel coopera-
tion and in circumstances where they could issue an order enforceable either
by force or by the threat of an arrest. Given that an invitation to cooperate
is ambiguous, procedural justice practices can comply with the law while
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making it harder for people to distinguish requests from commands that
they are legally obliged to follow. Doing so can thereby make it harder for
citizens to enforce fully their legal rights, if they wish to comply with the
law but do not wish to cooperate with police requests that are not legally
obligatory. The empirical literature studying the effects of procedural justice
policing largely fails to distinguish cooperation with optional requests from
compliance with legally mandatory commands, which makes it harder to
assess the effects of procedural justice practices on populations with dif-
ferent preferences about cooperation versus compliance. There is some
empirical evidence that suggests that police officers themselves may not
fully understand the difference between a citizen’s failure to comply with
an optional request and resistance to a lawful order. While not examining
the distinction between requests and orders per se, Heffernan and Lovely
(1991) presented police officers, lawyers, and lay people with hypothetical
search and seizure scenarios and found that, on average, officers were bet-
ter at identifying constitutional violations than lay people but worse than
lawyers.

More broadly, the logic model underlying procedural justice empha-
sizes the centrality of citizen feelings about policing and deemphasizes the
significance of the legal or normative status of police conduct (Meares,
2013). This logic model emphasizes the importance of community satisfac-
tion with the police and the benefits that may accrue from the perception
that the police are trustworthy and legitimate. Thus, procedural justice
scholars define terms such as legitimacy and fairness differently than legal
and political philosophers do. In these latter perspectives, procedural justice
is a virtue of the decision-making process, not a quality of how that process
is perceived (Solum, 2004). Similarly, legitimacy is a quality of political
institutions, not of perceptions of those institutions. In legal and political
philosophy, perceptions of how an institution functions may be considered
in deciding whether it lives up to the normative demands of procedural jus-
tice and political legitimacy, but those demands have content independent
of how the institution is perceived.

Criteria for police action based on perceptions that were developed in
accordance with the procedural justice logic model often align closely with
criteria based on deep legal values such as fairness and accountability. But
there could be some distance between the normative standards by which
policing might be meaningfully assessed from an objective perspective and
standards based on subjective perceptions—the yardsticks by which po-
lice departments are encouraged to measure themselves under this logic
model. By contrast, to the degree that procedural justice policing operates
as intended, it may make violations of the law less likely. For example,
procedural justice policing tries to induce citizens to comply voluntarily
with officers. If an officer invites a person to talk to police on the street,
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and the person cooperates, then the officer may avoid a seizure that triggers
Fourth Amendment scrutiny (or custody that triggers the need for Miranda
warnings and a waiver by the person in custody before asking questions).
Similarly, if an officer invites a citizen to turn out his pockets, and the indi-
vidual voluntarily complies, the Fourth Amendment requires no individual-
ized suspicion for the search. Fewer rules for officers to follow in carrying
out their duties could, mechanically, mean fewer legal violations by police.
Less directly, if procedural justice policing increases citizen compliance and
reduces conflict between citizens and officers, it may limit the situational
factors that can lead to escalation, such as arrests and use of force, and
therefore reduce the opportunities for making an arrest illegally or using
excessive force (Owens et al., 2016).

In addition, procedural justice may include changes within the police
department, namely, the application of procedural justice principles inter-
nally to how officers are treated by their organization and those who over-
see it. Thus, for example, a department might seek to give officers voice,
treat them neutrally and with dignity, and display trustworthy motives be-
fore imposing administrative discipline. Or it might solicit input for policies
and priorities that affect an officer’s work. If adopting procedural justice
policing increases the legitimacy of internal rules to officers, and thereby
increases their compliance with departmental policies regarding treatment
of civilians, then procedural justice policing could decrease officers’ legal
violations, including Fourth Amendment violations.

This argument was made by Wolfe and Piquero (2011) and by Tyler
and colleagues (2007), who surveyed groups of law enforcement officers
about their perceptions of procedural justice in their agency and their
willingness to follow their supervisor’s orders. Both studies found that
perceptions of fairness and procedural justice were positively correlated
with various measures of rule compliance by officers. Wolfe and Piquero
(2011) found that officers who felt that they were treated fairly within the
Philadelphia Police Department were less likely to engage in misconduct on
the job and were also less likely to be the subject of an internal affairs in-
vestigation. Since all officers work for the same organization, in the absence
of further information on the supervisory strategies to which each officer
was subject, it is difficult to attribute this finding to changes in procedural
justice. For example, it seems highly plausible that officers developed poor
opinions of their employers because they were subject to investigation.
Similar concerns apply to the findings by Tyler, Callahan, and Frost (2007),
who surveyed officers in multiple agencies and estimated the correlation
between the officer’s perceptions of legitimacy and procedural justice with
their self-reported propensity to violate department rules. Without a better
understanding of why, exactly, individual officers vary in their perceptions
of legitimacy, it is difficult to draw causal conclusions from these studies
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about the impact of introducing procedural justice—oriented policies on the
legality of officer actions. In short, given their research design, the existing
literature does not provide evidence supporting or refuting the hypothesis
that procedural justice principles applied internally and that officers’ per-
ceptions of the legitimacy of the police organization will increase the likeli-
hood that officers follow department rules.

CONCLUSION

However effective a policing practice may be in preventing crime, it is
impermissible if it violates the law. The most important legal constraints
on proactive policing are the Fourth Amendment and the Equal Protection
Clause (of the Fourteenth Amendment) of the Constitution, along with
related statutory provisions. Several proactive practices are made possible
by particular aspects of contemporary Fourth Amendment doctrine: SQF,
broken windows, and hot spots policing strategies take advantage of the
low level of individualized suspicion required for stops and frisks. Closed
circuit television depends on the doctrine that puts most movements in
public beyond the scope of the Fourth Amendment. Third party policing
sometimes uses doctrine that permissively allows police to use information
gathered from third parties.

Empirical evidence on the relationship between particular policing
strategies and constitutional violations is insufficient to draw any signifi-
cant conclusions about the likelihood that particular proactive strategies
increase or decrease constitutional violations. Research about whether pro-
active policing leads to constitutional violations is hampered by inadequate
data on police conduct that raises constitutional concerns, including stops,
searches, and uses of force; the absence of accurate objective measures of
constitutionality or proxies for constitutional violations; and studies that
do not adequately engage in counterfactual analysis. Nevertheless, there are
case-specific evidence and ethnographic and theoretical arguments consis-
tent with the hypothesis that proactive strategies that use aggressive stops,
searches, and arrests to deter criminal activity may decrease liberty and
increase Fourth Amendment and Equal Protection violations. In addition,
proactive policing strategies can affect the Fourth Amendment status of
policing conduct.

Community-oriented policing and procedural justice policing strategies
differ from other proactive policing strategies in that there are plausible
mechanisms by which they may decrease constitutional violations rather
than increase them. However, there is insufficient empirical evidence to sup-
port the existence of these effects (especially given the heterogeneity of these
approaches and the activities used to pursue them), and both community-
oriented policing and procedural justice policing sometimes may disrupt
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traditional mechanisms of accountability by changing how departments
make decisions or how demands and requests are conveyed to individuals
with whom the police interact.

Civil lawsuits for damages and equitable relief are likely to be both the
most common and most successful legal mechanisms for enforcing consti-
tutional rules when police departments engage in proactive policing. While
civil lawsuits for equitable relief have more direct effect, such suits face
practical and legal obstacles that sometimes make them difficult to bring
successfully. Civil lawsuits for damages face different obstacles and are
unlikely to encourage constitutional compliance unless departments collect
information about the number and kinds of lawsuits they face, enabling the
departments to identify and mitigate sources of constitutional violations
within them. DOJ has also sought to limit some kinds of proactive polic-
ing, such as zero tolerance policing, and encourage other kinds of proactive
policing, such as community-oriented policing, in its pattern and practice
lawsuits against departments.

Even when proactive policing does not violate or encourage violations
of the law, it may implicate important legal values such as privacy, equal-
ity, and accountability that are of substantial public concern. In doing so,
proactive policing strategies can raise substantial distributional and equality
concerns and can sometimes spur local and state law changes, adding to
existing regulation of the police.

Compared to the other outcomes examined in this report, there is rela-
tively less empirical evidence on the impact of proactive policing policies
on the legality of officer actions. This is at least in part due to the nature
of legality itself, which is intrinsically determined in an ex post, individual
manner relative to evolving case law, rather than a more objective, a priori,
standard such as the standards for determining assault, racial disparities,
or community satisfaction. The committee drew the following overarching
conclusions regarding law, legality, and proactive policing:

CONCLUSION 3-1 Factual findings from court proceedings, federal
investigations into police departments, and ethnographic and theoreti-
cal arguments support the hypothesis that proactive strategies that use
aggressive stops, searches, and arrests to deter criminal activity may
decrease liberty and increase violations of the Fourth Amendment and
Equal Protection Clause; proactive policing strategies may also affect
the Fourth Amendment status of policing conduct. However, there
is not enough direct empirical evidence on the relationship between
particular policing strategies and constitutional violations to draw any
conclusions about the likelihood that particular proactive strategies
increase or decrease constitutional violations.
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CONCLUSION 3-2 Even when proactive strategies do not violate or
encourage constitutional violations, they may undermine legal values,
such as privacy, equality, and accountability. Empirical studies to date
have not assessed these implications.
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Impacts of Proactive Policing
on Crime and Disorder

important set of innovations in American policing, growing out of

concerns in the late 20th century that the police were not achieving
crime prevention goals through standard approaches. Many of the proac-
tive policing strategies that are the focus of this report began with the pri-
mary goal of doing something about problems of crime and disorder. Even
approaches that included other key aims, such as community-based polic-
ing, shared as an important concern the solving of community problems
such as crime. In this chapter, we turn to the crime and disorder control
impacts of proactive policing strategies. The chapter begins by reviewing
the mechanisms through which these strategies are seen to affect crime and
other problems. It then discusses each of the four general approaches to pre-
vention described in Chapter 2 and reviews the evidence regarding the spe-
cific proactive policing strategies that fall under each approach. Research
on the relationship between proactive policing and crime is substantially
more developed than the other outcomes addressed by the committee. In
light of that, we discuss a selection of highly influential research findings in
detail and summarize the other key literature. Finally, the chapter lays out
the committee’s key conclusions about these findings and the strength of
the evidence for crime prevention outcomes.

g s noted in Chapter 1, proactive policing developed as part of an

MECHANISMS FOR PREVENTION

The diverse array of programs that are included under the “proactive
policing” rubric all seek to harness one or more crime-prevention mecha-
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nisms. We review below three basic mechanisms: reduction in criminal
opportunities, deterrence, and increases in perceived legitimacy of the law
and law enforcement.

The environment for potential offenders may be viewed as consisting
of an array of criminal opportunities, some enduring (a gas station that
could be robbed) and some transitory (a heated argument in a bar). Each
opportunity is characterized from the potential offenders’ perspective in
terms of the effort, potential reward, and likelihood of apprehension and
punishment (Clarke, 1980; Cook, 1979, 1986; Clarke and Cornish, 1985;
Nagin, 2013; Nagin, Solow, and Lum, 2015). Problem-solving interventions
often focus on attending to these opportunities (or potential crimes) to stop
offending before it occurs. At the most basic level, some proactive programs
seek to limit criminal opportunities, such as when police assist in making
the case for closing a nightclub that tends to have a high rate of violence or
when officers are involved in negotiating gang conflicts before the shooting
starts. Other proactive programs address crime opportunities directly by
“hardening” them, or increasing the cost and effort it would take for an
offender to take advantage of a potential target. Such actions might include
problem-solving activities by the police, including using situational crime-
prevention measures (Clarke, 1997; Cornish and Clarke, 2003) or crime
prevention through environment design (Jeffrey, 1971; Newman, 1972).
For example, the police can encourage residents to use locks, doors, gates,
guards, or cameras. The police can also work with businesses to make
potential criminal opportunities more visible to guardians (e.g., removing
obstructions that block police view of an alley or the interior of a neighbor-
hood store). The police can also proactively try to reduce the potential for
criminal opportunities to emerge by adjusting the routines of individuals
so that potential offenders and victims do not meet (or at least do not meet
without the presence of a guardian). For example, the police might request
that schools release children at different times to reduce opportunities for
bullying or fights. This type of opportunity-reduction strategy arises from
routine activity and crime-pattern theories (see Cohen and Felson, 1979;
Brantingham and Brantingham, 1993, respectively).

In addition to removing or hardening opportunities for crime, police
may proactively try to prevent crime by changing an offender’s risk percep-
tion of being apprehended if the offender takes advantage of a crime op-
portunity. For example, police agencies may choose to proactively increase
foot patrol in a crime hot spot in an effort to reduce the rate of vandalism,
car theft or break-ins, burglaries, robberies, assaults, or other crimes. The
heightened police presence and visibility aims to increase an offender’s
perception that he may be apprehended if he takes advantage of crime op-
portunities at that hot spot. Although individual offenders at a hot spot
may vary in their perceived risk of apprehension (and that perception may
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also vary for different types of crimes, times, locations, or situations), hot
spots policing is believed to alter offenders’ average perceived risk of ap-
prehension, resulting in fewer offenders exploiting opportunities at that hot
spot and lowering the crime rate at that location.

This adjustment in a would-be offender’s perceived risk of detection or
apprehension is hypothesized to occur through the prevention mechanism
of deterrence (Nagin, 2013). The crime reduction value of deterrence is
influenced not only by the perceived risk of apprehension (a cost), but also
relatedly from a rational calculation of a multitude of costs and benefits
associated with that criminal opportunity (see Clarke, 1997; Clarke and
Cornish, 1985). An offender’s calculation may be constrained by many
factors (intoxication, lack of available information, cognitive deficits, etc.)
that are specific to the offender. As a result, the outcome of proactive polic-
ing deterrence efforts may be partially stochastic. But in terms of aggregate
criminal behavior, deterrence is hypothesized to occur when offenders per-
ceive their risk of apprehension to be high and the perceived benefits do
not outweigh those risks.

Deterrence is the primary prevention mechanism in the logic models
underlying the place-based and person-focused approaches to proactive
policing.! In hot spots policing, for example, deterrence is created by
increasing police presence in places with high levels of concentrated op-
portunities or routines for criminal offending, thus conveying an increased
sense of apprehension and discouraging offenders from taking advantage
of those opportunities. Or police may increase the number of pedestrian
or traffic stops on a street with high levels of gun violence. Police officers
often exercise discretion and do not take enforcement actions against all il-
legal activity. However, a decrease in discretion with a concomitant increase
in lawful stops supported by reasonable suspicion can have a corollary
benefit of increasing a would-be offender’s perception that she might be
stopped and possibly searched for a weapon (as well as apprehended for
carrying the weapon), thus deterring her from carrying that weapon (and,
in turn, using that weapon in a crime). In focused deterrence policing, a
strategy for the person-focused approach, authorities make direct contact
with potential high-risk offenders in an attempt to transform a vague and
generalized threat of arrest into an explicit, personalized, and highly salient
warning that arrest is imminent if the individuals persist in offending. Other
examples of deterrence may be less direct, as we will discuss below.

IChapter 2 defines the four approaches identified by the committee and discusses typical
proactive policing strategies that focus on each approach. Table 2-1 summarizes the commit-
tee’s conceptual framework of broad approaches and the strategies for them. The logic model
that informs an approach is summarized in that table and discussed in more detail in the sec-
tion of Chapter 2 for that proactive policing approach.
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Aside from deterrence (and in some cases related to deterrence), com-
munity-based policing activities are believed to prevent crime not neces-
sarily because they increase the perceived risk of apprehension among
potential offenders (although they could) but because they help to increase
social and informal control through collective efficacy and increased guard-
ianship (i.e., a community’s or citizens’ willingness to step in to control
the behavior of others in the community) (see Sampson, 2011). Some
mechanisms typical of the community-based approach attempt to reduce
citizen fear and uncertainty and stop citizen withdrawal from aspects of
community life that may create informal social control (see Skogan, 1988).
Other proponents for a community-based approach have hypothesized that
police can prevent future offending by increasing community members’
perceptions of the legitimacy of the law and legal authorities such as the
police and the courts. Tyler (2006), for example, hypothesized that the use
of procedural justice during officer and citizen exchanges (i.e., how officers
treat and interact with an individual) will increase citizens’ compliance with
the law in the future.

As discussed in Chapter 2, the police engage in many proactive crime
prevention practices that are grounded in these prevention mechanisms.
We now turn to a review of the scientific evidence for these interventions
and close with a critical assessment of this body of evidence. Note that
deterrence mechanisms, as well as related mechanisms that make criminal
opportunities less attractive, have the advantage that they do not necessarily
entail the imposition of additional punishment, such as arrest or prosecu-
tion. Further, if potential offenders perceive a higher risk of arrest, greater
potential for detection and disapproval by other community members, or
the reduction and availability of opportunities (and rewards) for crime, then
both arrests and crime may actually decrease (Nagin, 2013).

PLACE-BASED STRATEGIES

Hot Spots Policing

Emerging theoretical paradigms and empirical findings on the concen-
tration of crime and disorder at small “hot spot” locations (see Brantingham
and Brantingham, 1982, 1984; Sherman, Buerger, and Gartin, 1989) led
Sherman and Weisburd (1995) to explore the practical implications of
police proactively targeting crime hot spots with preventive patrol. With
cooperation from the Minneapolis Police Department they developed a
large experimental field study to challenge the conclusions of the well-
known Kansas City Preventive Patrol Experiment (Kelling et al., 1974) that
varying the levels of police patrol at places has little value in preventing
or controlling crime. They also sought to show that proactively focusing
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police efforts on crime hot spots presented a new and promising approach
for preventing crime.

The Minneapolis field study addressed two limitations of the earlier
Kansas City experiment. The design of the earlier experiment, which in-
volved just 15 patrol beats, had limited the statistical power of the results.
A second limitation was that the treatment condition was diffused across
relatively large areas—entire police patrol beats—which meant that the
level of treatment intervention applied at hot spots within these beats may
have been too diluted to generate the hypothesized deterrent effect. In
the Minneapolis redesign, the researchers first analyzed the addresses of
calls for police service and then set appropriate boundaries, based on the
researchers’ observations, to define “microgeographical locations” where
service calls clustered. Each of the resulting 110 crime hot spots was con-
siderably smaller than a patrol beat (refer to Box 2-1 in Chapter 2 for the
definition of hot spot areas). The 110 hot spots were grouped into five
statistical blocks based on natural cutting points within the distribution of
“hard crime” calls for service frequencies. The within-block randomization
procedure created two equal groups of 55 hot spots in the treatment group
and 55 hot spots in the control group. Changes in the number of calls for
service between the treatment year and a baseline year were calculated for
each hot spot, then the statistical differences in the year-to-year changes
were compared between the set of hot spots in the treatment condition and
the set of control hot spots.

Based on the observations of trained researchers, the treatment hot
spots received two to three times as much police patrol presence when
compared to the control hot spots. The study authors noted that there was
some breakdown in the treatment applied during summer months due to
officer vacations and peak calls for service to the police department. They
therefore conducted a sensitivity analysis with varying comparison dates to
account for the lack of dosage during the summer months. Using a series
of analysis-of-variance models, the authors reported that the police patrol
treatment generated between 6 percent and 13 percent reductions in calls
for service in the treatment hot spots relative to calls for service in control
hot spots. These reduction percentages passed tests for statistical signifi-
cance. Analyses of systematic social observation data on disorderly behav-
ior in both treatment and control hot spots, collected by trained researchers
during the treatment year, found that observed disorder was only half as
prevalent in treatment hot spots relative to control hot spots (Koper, 1995).

The Minneapolis Hot Spots Patrol Experiment established the poten-
tial importance of crime hot spots for policing (see below for confirmatory
evidence in later studies), and it challenged the conventional logic that had
assumed that police patrol could not be effective. However, the question
remained whether concentrating on such places would merely shift crime
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from place to place (e.g., see Reppetto, 1976). The first hot spots study to
examine the problem of displacement directly was the Jersey City Drug
Market Analysis Experiment (Weisburd and Green, 1995). The study iden-
tified 56 drug hot spots of varying sizes, ranging from a group of addresses
to a group of street segments evidencing similar drug activities. These
were then randomly allocated either to a treatment group that received a
systematic problem-oriented response to drug crime or to a control group
that received the normal reactive responses typical of drug enforcement at
the time. The randomized controlled trial compared calls for service at the
treatment and control drug hot spots during a 7-month pre-intervention
baseline period to calls for service during a 7-month post-intervention as-
sessment period. The analysis revealed statistically significant differences in
the pre- and post-intervention levels of calls for service between the treat-
ment and control groups; in treatment drug markets, calls for service for
disorder increased 8 percent, whereas calls for service in the control drug
markets increased 20 percent.

The research team also used a randomized design method to compare
calls for service over the same experimental periods at the two-block buffer
zones surrounding the treatment and control drug hot spots. The analysis
revealed that for public morals and narcotics calls, the level of calls in the
buffer catchment areas for the experimental sites decreased, compared
with the level of calls in buffer catchment areas for control sites, and the
decrease was statistically significant. Calls regarding public morals declined
by 34 percent in experimental catchment areas and increased by 3 percent
in catchment areas for control sites. For narcotics, calls in the experimental
site catchment areas declined by 12 percent while in control site catchment
areas the level of calls for narcotics increased by 57 percent. To assess drug
market activity in the area surrounding each treatment or control hot spot,
the Jersey City Drug Market Analysis Experiment research team replicated
the initial drug market identification process to identify drug markets in the
area surrounding each hot spot in the original set. They estimated that drug
market activity was half as likely to occur in areas surrounding treatment-
condition hot spots as in areas surrounding the control condition hot spots.

The Police Foundation and the Jersey City Police Department subse-
quently collaborated on a controlled study to determine whether proactive
policing targeted at two high-activity crime hot spots would result in im-
mediate spatial displacement of crime incidents to areas surrounding the
targeted location or would instead lead to diffusion of crime-control ben-
efits into surrounding areas (Weisburd et al., 2006b). The study used crime
mapping and database technologies, supplemented with observations from
police officers and researchers, to identify two hot spots for the treatment
condition: one location with active street prostitution and another with an
active street-level drug market. To measure possible crime-displacement
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or benefit-diffusion effects associated with the proactive policing in these
targeted hot spots, the researchers demarcated one- and two-block buffer
zones around the hot spots as “catchment areas.” The treatment inter-
ventions at the targeted hot spots comprised mostly traditional enforce-
ment tactics (including police crackdowns), along with some situational
responses.

The outcomes measured in this experiment were prostitution and drug
events as observed by trained members of the research team during 20-min-
ute observation periods in the targeted hot spot and its two catchment
areas. More than 6,000 such observation periods were compiled over the
course of the study. For the prostitution hot spot and its catchment areas,
the research team used a quasi-experimental design in which trends in
observed prostitution events were analyzed for a 9-month period and then
adjusted for citywide disorder call trends. For the drug-market hot spot
and its catchment areas, the quasi-experimental design involved analysis of
trends in observed drug-behavior events for a 9-month period, but these
trends were adjusted for citywide drug call trends. Pre-test versus post-test
changes in the hot spots and catchment areas were evaluated using differ-
ence-of-means tests, after the trends in observed events had been adjusted
for the citywide trend in the relevant call category.

For the prostitution hot spot, the analysis found a statistically signifi-
cant 45 percent reduction in observed prostitution events at the location
targeted for proactive policing, a statistically significant 61 percent reduc-
tion in such events in catchment area 1 (the one-block buffer zone), and a
statistically significant 64 percent reduction in catchment area 2. For the
drug-crime hot spot location, the analysis found a statistically significant
58 percent reduction in observed drug behavior within the hot spot, a 33
percent reduction (statistically not significant) in catchment area 1, and a
statistically significant 64 percent reduction in catchment area 2. Consistent
with these findings, ethnographic research in the neighborhoods and inter-
views with arrested offenders suggested that the intensified policing in the
hot spot did not simply displace potential offenders into surrounding areas.
Displacement did not occur, this ancillary research suggested, because the
diminished opportunities and increased risks associated with moving were
judged by potential offenders to exceed potential gains from moving their
criminal behavior to areas immediately adjacent to the hot spot location.

A number of reviews of hot spots policing evaluations have consistently
documented that this strategy has reduced crime in hot spots without dis-
placing crime incidence to other locations. In fact, many of the evaluations
reported a diffusion of crime-control benefits from targeted areas to the
proximate areas (see, e.g., Sherman and Eck, 2002; Weisburd and Eck,
2004). Relative to other crime-prevention programs oriented toward inter-
vening at larger geographic aggregations, such as neighborhoods and cities,
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rigorous evaluations of hot spots policing program are facilitated by the
relative ease through which an adequate number of specific hot spot loca-
tions can be randomized to treatment and control conditions. In the 2004
report Fairness and Effectiveness in Policing: The Evidence, a National Re-
search Council (NRC) study committee was unambiguous in its conclusions
regarding the effectiveness and importance of hot spots policing, concluding
that “studies that focused police resources on crime hot spots provide the
strongest collective evidence of police effectiveness that is now available”
(National Research Council, 2004, p. 250).

An ongoing, systematic review of hot spots policing studies, conducted
under the auspices of the Campbell Collaboration, provides a detailed
analysis and summation of the research results on how this strategy affects
crime. The most recent report from this Campbell review covered results
from 19 rigorous studies involving 25 evaluations of hot spots policing
interventions (Braga, Papachristos, and Hureau, 2014). Of the 19 studies
reviewed, 10 used quasi-experimental research designs to evaluate the ef-
fects of hot spots policing, and 9 were randomized controlled trials. A ma-
jority of the 25 evaluations concluded that the hot spots policing practices
studied had generated statistically significant crime control benefits in the
treatment areas, compared to control areas. Twenty of the 25 evaluations
(80%) reported substantial gains in crime control that were associated with
the hot spots intervention evaluated.

This Campbell meta-analysis was able to calculate effect sizes for just
20 main effects tests and 13 displacement and diffusion tests, due to limited
information in the original research reports. For the main effect sizes, the
meta-analysis calculated a moderate and statistically significant positive
overall mean effect. Nine of the 13 displacement/diffusion tests reported
effect sizes that favored benefit-diffusion effects over crime-displacement
effects. The displacement/diffusion meta-analysis suggests a small but statis-
tically significant overall “diffusion of crime control benefits effect” (Clarke
and Weisburd, 1994) generated by the hot spots policing strategies. How-
ever, all but one of the crime-displacement and benefit-diffusion tests were
limited to examining spatial displacement and diffusion effects that were
proximal to the targeted area in space and time. That is, they evaluated
whether the more intensive policing in the targeted hot spots was associated
with an increase or decrease in crime incidents occurring in the immediately
adjacent area during the test period. (Only the Jersey City Drug Market
Analysis Experiment examined whether offenders displaced to distal loca-
tions beyond areas immediately surrounding the study hot spots.)

An important point about hot spots policing programs that have been
evaluated is that the policing practices used in the targeted crime hot spots
can vary considerably. These strategies and tactics can include practices
typical of a problem-oriented policing strategy and practices typical of zero
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tolerance policing such as more frequent arrests for misdemeanors, as well
as increased patrol, focused drug enforcement, pedestrian and traffic stops,
increased gun searches and seizures, and the use of surveillance technologies
(e.g., license plate readers). The Campbell review categorized these var-
ied programs into two different strategies (consistent with the conceptual
framework developed in Chapter 2 and summarized in Table 2-1) to control
crime in hots spots (Braga, Papachristos, and Hureau, 2014). Programs
more typical of a problem-oriented policing strategy involved police-led ef-
forts to change the underlying conditions at hot spots that are perceived to
be factors contributing to recurring crime problems (Goldstein, 1990). Con-
sistent with this strategy (as described in Chapter 2 of this report), in these
programs the police are not the sole implementers of the selected proactive
practice. Instead, city services, businesses, and other stakeholders may
partner with the police to address the conditions targeted in the hot spot.
The second strategy identified by the Campbell review as characteristic of
hot spots policing interventions relied on increasing traditional policing
activities in the targeted hot spots, with the intention of preventing crime
through general deterrence and increased risk of apprehension.

The meta-analysis included in the Campbell review used these two cat-
egory types as an effect-size moderator to compare the evaluated programs.
Of the 20 tests for main effects size, the review’s authors characterized 10 as
evaluating problem-oriented practices applied to hot spots policing and 10
as evaluating intensified traditional policing tactics in the targeted hot spots.
Their analysis found that the programs applying problem-oriented policing
practices had an overall mean effect size (average effect size across all 10
studies) that was twice the overall mean effect size for the 10 programs that
applied increased traditional policing practices.

Hot spots policing has been criticized for having only a short-term
impact (Rosenbaum, 2006). As is the case for other proactive policing strat-
egies reviewed below, little is known about the long-term impacts of this
strategy. At the same time, if the mechanism for crime control is the visible
presence of police (see Nagin, 2013), then the main gains expected would
be short-term and police should expect to continue to manage such places
in the long term. This was confirmed in a reanalysis of the Philadelphia
Foot Patrol Experiment. During the initial experiment, teams of four foot
patrol officers, concentrated in 60 violent crime hot spots of Philadelphia,
Pennsylvania, were able to reduce violent crime by 23 percent over a
3-month period, compared to equivalent control locations (Ratcliffe et al.,
2011). Subsequently Sorg and colleagues (2013) found that the deterrent
effect identified during the experiment dissipated rapidly; differences in
violent crime between control and experimental areas were no longer pres-
ent within a short time after the experiment finished. More long-term gains
might be expected in the case of problem-oriented hot spots interventions,
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which seek to solve underlying problems, or in cases where a hot spots
intervention was maintained over a long period of time. But beyond the
Philadelphia Foot Patrol Experiment, little evidence exists in the research
literature regarding these questions.

Another question for which solid empirical studies are lacking is
whether hot spots policing will produce areawide or jurisdictional impacts
on crime (e.g., in a city as a whole, or even large administrative areas
such as precincts within a city). In some sense, the large number of well-
controlled studies, often randomized experiments, within jurisdictions ham-
pers the ability to draw jurisdictional inferences about crime. Randomly
allocating hot spots within jurisdictions necessarily makes it very difficult
to gain estimates of an overall program effect across the jurisdictions. Hot
spots policing programs have generally compared gains in crime hot spots
in treatment and control conditions; they have not estimated the potential
large-area impacts of this approach. The logic model of the strategy im-
plies there should be such impacts, given the effects on hot spots and the
diffusion-of-benefits impacts noted in a series of studies. Of course, the
level of jurisdictional impacts would depend on the scope of the hot spots
policing program. However, the possibility of distal displacement of crime
makes the investigation of jurisdictional impacts particularly important.

The importance of considering the jurisdiction-level effects of a hot
spots policing approach, as well as other geographically focused policing
approaches, also follows from consideration of the possible opportunity
costs of concentrating police presence. The additional officers that are as-
signed to the hot spots would otherwise be patrolling lower-crime areas
or perhaps engaged in other productive activities that would presumably
reduce crime. So the reduction in crime in hot spots logically comes at a
cost to other policing activities, assuming that overall police resources are
fixed. The case for a hot spots model requires a demonstration not only that
additional policing of hot spots reduces crime in those areas but also that in
effect, the additional police are more productive assigned to hot spots than
they would be in their alternative assignment. None of the evaluations of
hot spots policing has measured this sort of opportunity cost as it relates
to jurisdictional outcomes.

Weisburd and colleagues (2017) used an agent-based model to compare
overall crime prevention impacts in a simulated borough of a city with four
beats. The model produced meaningful areawide crime-prevention benefits
in the experiments with hot spots patrol as compared to randomized patrol
in a jurisdiction. For instance, high-intensity hot spots policing, where half
of the police officers assigned to a beat spent all of their time in the top five
hot spots in that beat, reduced the incidence of robbery by 11.7 percent at
the borough level, 11.5 percent at the police-beat level, and 77.3 percent at
the hot-spot level in comparison to random police patrol. That study did
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identify distal displacement to areas farther from hot spots, though the dis-
tal displacement impacts were small. While these results follow the general
logic model for hot spots policing, actual field experiments are needed to
draw strong inferences about areawide impacts of the approach.

Summary. A large number of rigorous evaluations, including a series of
randomized controlled trials, of hot spots policing programs have been
conducted. The available research evidence suggests that hot spots polic-
ing interventions generate statistically significant crime-reduction impacts
without simply displacing crime into areas immediately surrounding the tar-
geted locations. Instead, hot spots policing studies that do measure possible
displacement effects tend to find that these programs generate a diffusion-
of-crime-control benefit into immediately adjacent areas. Our knowledge
base on the crime-reduction impacts of hot spots policing programs is still
developing, however. The available evaluation literature has generally not
analyzed crime displacement and diffusion effects beyond areas proximate
to targeted hot spot locations. Moreover, the research literature does not
provide estimates of the systemwide or large-area impacts of hot spots po-
licing when implemented as a crime-control strategy for an entire jurisdic-
tion. The long-term crime-reduction benefits of this approach have also not
been established, as hot spot policing program evaluations have focused on
estimating short-term crime prevention impacts.

Predictive Policing

Predictive policing, as discussed in Chapter 2, is—in terms of crime
and place—“the use of historical data to create a spatiotemporal forecast
of areas of criminality or crime hot spots that will be the basis for police
resource allocation decisions with the expectation that having officers at the
proposed place and time will deter or detect criminal activity” (Ratcliffe,
2014, p. 4). However, predictive policing is a relatively new strategy, and
policing practices associated with it are vague and poorly defined (Perry
et al., 2013; Santos, 2014). Additionally, because the forecasts (and crime
analysis more generally) need to be combined with effective practices and
tactics targeted at predicted locations or to predicted individuals, there are
few studies to date that have tried to parse out the effects of the analysis or
forecast itself as a proactive activity. While predictive policing has gained
considerable name recognition as a new policing strategy, it is difficult to
distinguish predictive policing in any meaningful way from hot spots po-
licing, with the exception that the predictive policing forecasts are usually
generated using sophisticated software programs that claim a predictive
capability. This raises two questions: First, does the software significantly
enhance the ability of existing analytical approaches in the identification

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

130 PROACTIVE POLICING

of crime hot spots? Second, are there police tactics employed in predicted
areas that are more effective than or different from patrol tactics usually
employed in hot spots policing?

One example to consider is a study by Hunt, Saunders, and Hollywood
(2014), which examined the impact of predictive modeling on preventing
property crimes. Predictions on locations of future crimes were derived
monthly for the Shreveport, Louisiana, Police Department, which were
then used to drive a strategic decision-making model that included in-
creasing officer awareness of hot spots in roll call and using predictions to
implement a broken windows approach (see Wilson and Kelling, 1982).
Four selected high-crime districts were randomly allocated to experimental
and control groups (two each), and two medium-crime districts were also
randomly assigned. Control areas used traditional hot spot mapping of
past property crimes to direct an existing operational unit for proactive
activities. Hunt and colleagues found no evidence that crime was reduced
more when police used the software-driven predictive modeling, compared
to control areas that used more traditional crime-mapping techniques to
direct operations to crime hot spots. However, the authors suggested a
number of possible explanations for their null findings, including concerns
regarding the selected policing tactics, the implementation of the strategy,
low statistical power due to the small sample size, and a lack of resources
in the experimental group.

Mohler and colleagues (2015) conducted one of the few other known
published studies of the crime prevention impact of predictive policing
technology in Los Angeles, California, and in Kent, England. Rather than
comparing fixed experimental and control crime hot spots, they compared
days in which directed patrol was deployed using predictive policing algo-
rithms to days in which conventional forms of crime mapping and analysis
were used, randomly allocating days to either predictive policing or conven-
tional mapping and analysis. Contrary to the findings of Hunt, Saunders,
and Hollywood (2014), Mohler and colleagues (2015) found that use of
their predictive forecasting led to an average 7.4 percent reduction in crime
compared to the days officers used hot spots derived from conventional
crime mapping by analysts, which showed no statistically significant reduc-
tion in crime.

These two studies present a common challenge in evaluating the impact
of technology on police crime-control effectiveness, especially in proactive
contexts. Although both studies attempted to directly test and compare
the impact of one analytic technology with another, the effects were still
mediated by the agencies implementing the approach. This is one important
limitation of drawing inferences from only a few evaluation studies. Mohler
and colleagues’ (2015) study in two locations might be considered stronger
in this regard, although officers in Los Angeles and Kent still had to act
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upon the technology to create the effect. Both sets of maps in this study
looked identical despite their underlying data and analysis being different,
which suggests that predictive algorithms are not substantially more precise
in directing traditional police proactivity than more conventional forms of
crime mapping.

One clear problem in assessing the outcomes of these studies is to de-
termine the baseline of “traditional” crime analysis against which to draw
conclusions regarding the efficacy of newer predictive algorithms. The abil-
ity of crime analysts varies substantially from place to place, along with the
software and data quality they can access. They are rarely, if ever, asked to
identify small square grids of only a few hundred feet on each side in their
normal work day. So determining whether predictive algorithms are a sig-
nificant enhancement to existing methods of hot spot detection is hampered
by variability in the existing approaches. The findings may be different in
these studies because standard practice differs.

Another limitation of these studies is that the policing tactics adopted
appear to be in most locations a traditional patrol response. In other words,
rather than new practices and tactics emerging from predictive policing,
to date the strategy has consisted of more-honed spatial resource alloca-
tion models whose location forecasts are then linked to traditional crime-
prevention policing activities.

A study that presents some insights into the impact of predictive and
crime analytic technology is Kennedy, Caplan, and Piza (2011). The authors
examined the use of a different predictive crime analytic approach—risk ter-
rain modeling—in enhancing a place-based proactive policing approach in
five jurisdictions. This quasi-experimental study compared street segments
and intersections that received police proactivity using results of risk terrain
modeling with control segments derived from propensity score matching
that did not receive extra police effort. The analysis found positive effects
of this hot spots policing strategy; however, the control segments did not
receive targeted patrols, thereby begging the question whether the technol-
ogy or the directed patrols caused the observed crime reduction. In other
words, was the crime reduction caused by standard police patrols that were
no different than a traditional hot spots policing approach, or was value
added by the software over and above what could be normally achieved by
a combination of existing analytical and operational approaches? In short,
whether risk terrain modeling either predicts crime or facilitates proactive
policing better than other predictive policing models remains to be tested.

Other predictive analytical approaches may be useful, especially the
near-repeat techniques that use short-term event patterns to forecast prob-
abilities of future events (Johnson et al., 2009; Gorr and Lee, 2015) or
processes such as the Epidemic Type Aftershock Sequence method (a non-
parametric self-exciting point process [see Mohler et al., 2011]). These ap-
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proaches could be more effective at predicting short-term crime hot spots
than traditional crime mapping approaches, though the methods to assess
predictive accuracy have not yet been generally agreed upon and different
approaches often produce different types of crime forecast from different
data sources—further confounding comparisons.

Some of the studies of computer algorithms designed to predict the
spatial pattern of crime have been conducted by the same researchers who
designed the algorithms. Some of these algorithms and programs have been
subsequently commercialized. The possibility of bias in the reported find-
ings from the evaluations cannot be ruled out. Furthermore, the breadth
(and arguably, the vagueness) by which predictive policing has been defined
means that many studies of it will likely be unique with respect to what they
are studying. It may be some time before there is sufficient replication to
draw reasoned conclusions about any policing activities targeted to crime
prediction areas.

At present, the newness of many predictive policing technologies is
such that their accuracy is difficult to determine; moreover, the base rate
of crime activity or other benchmark against which these new technologies
should be measured has not been established. If the predictive technolo-
gies are deemed to be more accurate than, say, a heat map of the previous
year’s crime or the manually estimated predictions of a crime analyst, how
much should a computer-generated prediction affect the actions of police?
In other words, how much influence should a prediction have in the total-
ity of circumstances for reasonable suspicion and for changing the balance
of suspicion in predicted crime areas (Ferguson, 2012)? While the advent
of big data might increase the accuracy of crime prediction of both crime-
prone individuals (whether as perpetrators or as victims) and crime-prone
areas, data quality will become an issue (Ferguson, 2015) and “blind reli-
ance on the forecast, divorced from the reason for the forecast, may lead to
inappropriate reliance on the technology” (Ferguson, 2012, p. 316).

Summary. At present, there are insufficient robust empirical studies to
draw any firm conclusion about either the efficacy of crime-prediction
software or the effectiveness of any associated police operational tactics.
Furthermore, it is as yet unclear whether predictive policing is substantively
different from hot spots policing.

Closed Circuit Television

Another technology believed to improve police capacity for proactive
intervention at specific places is closed circuit television (CCTV). CCTV is
thought to create a general deterrent effect on crime by increasing an of-
fender’s perceived risk of being identified or apprehended for criminal activ-
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ity. CCTV can also be used proactively by the police to monitor suspicious
situations or disorders that might turn into criminal events. In this way, the
police might be able to respond before a tense situation deteriorates into
criminality or to use information learned from remote observing of criminal
activity to direct street officers where to conduct searches or apprehension
of suspects. These are two different applications of CCTV technology, with
the general deterrence application conveying a threat of police interven-
tion simply through the presence of the camera, whereas the proactive use
involves more specific deterrence through the active direction of officers to
imminent or observed criminality.

Prior reviews of controlled evaluations of passively monitored CCTV
systems suggest mixed crime-control impacts of CCTV. However, these
studies evaluated the effects of CCTV in its general deterrence capacity;
they did not specifically evaluate proactive police use of CCTVs. For in-
stance, Welsh and Farrington (2008) completed a meta-review of studies
in which CCTV was the main intervention in an area that had at least 20
crimes prior to the CCTV implementation. Also, each study had to involve
at least one experimental area and one reasonably comparable control
area and, at a minimum, had an evaluation design comprising before-and-
after measures of crime in both the experimental and control areas. They
concluded that “CCTV has a modest [16 percent] but significant desirable
effect on crime, is most effective in reducing crime in car parks, is most ef-
fective when targeted at vehicle crimes (largely a function of the successful
car park schemes), and is more effective in reducing crime in the U.K. than
in other countries” (Welsh and Farrington, 2008, pp. 18-19; see also Gill
and Spriggs, 2005).

Over the past decade, a number of additional studies have taken place.
The largest U.S. study examined the crime-reduction effects of CCTV use
by law enforcement and municipal authorities in Baltimore, MD, Chicago,
IL, and Washington, DC (La Vigne et al., 2011). The design was relatively
strong because it used pre-post measures and matched comparison areas
that were identified on the basis of a variety of place characteristics. How-
ever, the definition of treated and control areas introduced measurement er-
ror related to the physical placement of the camera, since this study defined
a treated area as the entire area within 200 feet of the camera’s location,
rather than defining an area as “treated” if it was in the area the camera
could actually see (called a “camera viewshed”). Use of actual camera view-
sheds to define the treated area has become more common over the past
decade, avoiding this problem (see, e.g., Ratcliffe, Taniguchi, and Taylor,
2009; Gerell, 2016; Piza, Caplan, and Kennedy, 2014). La Vigne and col-
leagues (2011) found that, in the downtown Baltimore area, both property
and violent crimes declined by large percentages (between 23% and 35%)
in the months following camera implementation. In Chicago, their analysis
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indicated that crime was reduced in some areas but not in others. Cameras
alone did not appear to have an impact on crime in the District of Colum-
bia. Overall, the results indicate that cameras have the most impact when
they are highly concentrated, actively monitored, and integrated into a
broader law enforcement strategy. Consistent with previous studies as well
as a recent study from Schenectady, New York (McLean, Worden, and Kim,
2013), La Vigne and colleagues (2011) indicated that CCTV cameras are
not universally effective; there are factors at each place that contribute to
the effectiveness of the CCTV strategy.

As with the use of other technologies such as predictive policing soft-
ware or license plate readers, it is difficult to disentangle the technology
from the efficacy of the associated policing response to the technological
stimuli. For example, even if police never respond to crime in the viewshed
of a camera, the deterrent effect of CCTV may still be effective for transient
offenders new to the area but ineffective in deterring resident criminals
who learn by experience about the absent police response. With all of the
CCTV studies mentioned, whether and exactly how police were proactively
using these cameras was unknown. Given that these evaluations of CCTV
systems did not explicitly cite a specific and proactive differential response
from police in their discussion of the project implementation, the commit-
tee concluded that any response from police services was probably reactive
and not a proactive engagement using a team dedicated to responding to
CCTV-identified incidents, as was the case with the next study discussed.

Piza and colleagues (2015) used a randomized controlled trial to ex-
plicitly test the use of CCTV to support proactive policing in Newark, New
Jersey. In the treatment group, 19 cameras were monitored by a dedicated
camera operator; two patrol cars had exclusive responsibility for respond-
ing to incidents identified by the camera operator. In the control group, 19
cameras were used “normally,” that is, with monitors reporting suspicious
activities through the computer-aided dispatch system to patrol officers. The
researchers’ experimental analyses suggested that the treatment condition
produced “tangible and meaningful crime reductions of violent crime and
social disorder” relative to the control condition (Piza et al., 2015, p. 62).
Results varied between time periods measured, but they found 40-48 per-
cent reductions in violent crime and 41-49 percent reductions in social
disorder—substantively large effects, which they estimated would have
occurred less than 10 percent of the time under the null hypothesis of no
relationship between CCTV and crime.

As with other studies involving technology, camera systems are often
implemented in combination with other initiatives, so parsing out the
individual impact of the cameras is difficult. Research designs also vary
considerably, and CCTV schemes have been operationalized in myriad
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ways, making it difficult to identify an optimal configuration of camera
installation and operational support.

Summary. The results from studies examining the introduction of CCTV
camera schemes into relatively passive monitoring systems are mixed, but
they tend to show modest outcomes in terms of property crime reduction at
high-crime locations. The evidence suggests that the use of CCTV systems
without a dedicated police operational response may be effective at reduc-
ing vehicle crime and less effective at combating violence, although the way
the system is implemented and used appears to be important in achieving
any crime reduction. CCTV may also be more effective when bundled with
other crime-prevention measures. With regard to the use of an operational
police presence in the field and dedicated to responding to active monitor-
ing of a reasonable number of cameras, the evidence appears promising.
However, the strength of conclusions about this proactive use is constrained
because the evidence base consists of a single study.

PROBLEM-SOLVING STRATEGIES

Problem-Oriented Policing

Problem-oriented policing seeks to identify the underlying causes
of crime problems and to frame appropriate responses using a wide va-
riety of methods and tactics (Goldstein, 1979, 1990; Braga, 2008; see
Chapter 2 of this volume). Depending on the nature of the crime and
disorder problem being addressed, problem-oriented policing interven-
tions may engage a diversity of enforcement, situation prevention, and
community engagement strategies. The 2004 NRC report concluded that
problem-oriented policing is a promising approach to deal with crime,
disorder, and fear; it recommended additional research to understand the
organizational arrangements that foster effective problem solving (National
Research Council, 2004). This section discusses the evidence showing that
even an imperfect implementation of problem-oriented policing—so-called
“shallow” problem solving—generates crime-prevention gains (Braga and
Weisburd, 2006). However, the committee believes that improvements to
the process of problem-oriented policing could produce even stronger crime
control effects.

Many evaluations of problem-oriented policing interventions use
weaker evaluation designs,? such as one-group-only pre-post comparisons

2We use “weaker” here to refer to the relative strength of findings as evidence. For discus-
sion of standards of evidence and how the committee assessed the research literature, see the
Chapter 1 section, “Assessing the Evidence.”
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of crime and disorder indicators. For instance, in the influential Newport
News, Virginia, test of problem-oriented policing, Eck and Spelman (1987)
used time series models to evaluate the effectiveness of three problem-
solving initiatives. Their analyses suggested that the implemented interven-
tions were associated with varying, statistically significant crime reductions
for the targeted crime problems: residential burglaries in an apartment
complex, thefts from vehicles parked downtown, and street prostitution—
related robberies. However, the strength of these results is limited by very
short time series lengths (marginally longer than # = 50 observations), no
comparison areas, and no consideration of possible crime-displacement
effects. However, there have also been more rigorous tests of the crime-
control efficacy of problem-oriented policing.

Researchers from the Center for Crime Prevention Studies at Rutgers
University teamed with the Jersey City Police Department to evaluate a
problem-oriented policing intervention targeting locations with high rates
of violent crimes (Braga et al., 1999). The team identified 24 locations
with a high incidence of violent crime, using computerized mapping and
database technologies to rank areas, defined by street intersections, with
high levels of service calls for, or incidents of, assault and robbery, as well
as police and researcher perceptions of more-violent areas. In the random-
ized block-field design for this experiment, the 24 violent-crime areas were
matched into 12 pairs, with one member of each pair allocated to the treat-
ment condition and the other member randomly allocated to the control
condition. The treatment condition, which was applied over a 16-month
period, combined several practices typical of a problem-oriented policing
strategy, including aggressive enforcement against disorder incidents and
some situational responses.

The main analyses of effect used count-based regression models to
calculate statistical differences for a number of crime activity indicators
at each location between a 6-month pre-test period and a 6-month period
after the intervention (post-test period). These pre-post differences were
then compared for the locations in the treatment condition against their
matched control location. The analyses found that locations in the treat-
ment condition had a statistically significant 21 percent reduction in total
calls for service, relative to their matched controls, and a 42 percent reduc-
tion in reported crime incidents. There were also varying levels of reduction
in calls for service and crime incidents for all the crime-type subcategories.
Systematic observations were made of social and physical disorder in the
24 locations during the pre-test and post-test periods, and analysis of the
data on these observations found that social and physical disorder had been
reduced. The research team also analyzed data on measures for displace-
ment of crime behavior and diffusion of crime-control benefits in the two-
block catchment areas surrounding each treatment and control location.
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These analyses did not find statistically significant support for either crime
displacement into the catchment areas or diffusion of crime-control benefits
outside the targeted locations.

In another collaboration, researchers from Harvard University teamed
with the police department in Lowell, Massachusetts, on a randomized con-
trolled trial to test a problem-oriented policing strategy in reducing crime
and disorder incidence at hot spots in Lowell (Braga and Bond, 2008). The
researchers used spatial analyses of service calls involving crime or disorder,
supplemented by observations on appropriate hot spot boundaries from
both police officers and the research team, to identify 34 hot spots. Pairing
of hot spots was based on matching for the numbers and types of calls for
service, neighborhood demographics, and other location characteristics. In
the randomized block field design for the trial, one member of each pair
was randomly allocated to treatment, with the other member allocated to
the control condition. The problem-oriented policing intervention, which
continued for 12 months, consisted mainly of aggressive disorder enforce-
ment tactics but also included some situational responses.

The main analysis used by Braga and Bond (2008) applied count-
based regression models to the pair-wise differences between a number of
crime and disorder indicators measured during the 6-month pre-test and
post-test periods before and after the 12-month intervention. The pre-post
differences for the matched pairs were then analyzed for overall mean dif-
ferences between the treatment condition and controls. (The same design
was used in the Jersey City trial described above.) The authors found that
the problem-oriented intervention resulted in a statistically significant 19.8
percent reduction in total calls for service, relative to the control condi-
tion. They also found varying levels of reductions for all their crime-type
subcategories. Systematic observations were made during the pre-test and
post-test periods for measures of both social disorder and physical disorder,
and analysis of the data from these observations found that both types of
disorder decreased at treatment hot spots relative to their matched con-
trols. A mediation analysis of the core treatment elements suggested that
the crime and disorder gains were driven by situational responses, such as
razing abandoned buildings and securing vacant lots, rather than increased
misdemeanor arrests or police-led social service actions.

Both the Jersey City and Lowell experiments documented proactive po-
licing interventions similar to the usual practices in the field for a problem-
oriented policing strategy; that is, the problem-solving component involved
only weak or “shallow” problem analysis, with only limited development of
responses to address the problems after analysis. Despite this gap between
the ideal for a problem-solving approach and these actual implementa-
tions, the problem-oriented policing strategy was found to be effective in
reducing crime and disorder in the treated hot spots in both cities. These
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findings suggest that it may not be essential for achieving crime reduction
outcomes to implement problem-oriented policing interventions exactly as
the strategy was defined by Goldstein (1979, 1990). It may be enough to
focus police resources on risks that the problem-oriented policing project
identifies, such as risks typically associated with crime hot spots (Braga and
Weisburd, 2006).

Taylor, Koper, and Woods (2011) implemented a randomized controlled
trial comparing the effectiveness of both directed patrol and problem-
oriented policing interventions at hot spots of violent crime in Jacksonville,
Florida. The authors identified 83 hot spots of nondomestic violence and
randomly assigned them into three conditions: directed patrol, problem-
oriented policing, and the control condition. In the problem-oriented inter-
vention, teams of officers and crime analysts conducted problem analysis
and problem solving at selected hot spots, employing such situational
crime-prevention measures as installing or improving lighting, erecting
road barriers, and repairing fences. The police officers typically worked
with business owners and rental property managers to improve security
measures and business practices, along with other means to collaborate on
crime prevention. Many of these collaborative activities, such as conducting
surveys in the community and various modes of outreach to community
members, can be viewed as community organizing. Other responses to the
problems identified included providing social services (such as improved
youth recreational opportunities), stricter enforcement of municipal codes,
nuisance abatement, and even aesthetic improvements in the community,
such as cleaning up parks and removing graffiti. Across the 22 locations
assigned to the problem-oriented policing condition, the participating teams
implemented 283 discrete problem-solving measures. The researchers found
that this problem-oriented policing intervention was associated with a 33
percent drop in street violence during the 90-day assessment period after
the intervention, relative to control areas. Statistically nonsignificant reduc-
tions in crime were associated with the directed patrol intervention relative
to the control condition.

A review of evaluations of problem-oriented policing by Weisburd and
colleagues (2008) for the Campbell Collaboration examined findings on
crime and disorder outcomes (see also Weisburd et al., 2010). Although this
review covered a large number of empirical evaluations, it identified only
10 as having randomized experimental or quasi-experimental study designs.
The reviewers’ meta-analysis found that the problem-oriented policing pro-
grams tested by these 10 more rigorous evaluations had produced a com-
bined modest but statistically significant decrease in outcome measures for
crime and disorder. Similar results were obtained when the randomized ex-
periments and the quasi-experimental evaluations were analyzed separately.

This review also reported on crime reduction effects found in evalu-

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

IMPACTS OF PROACTIVE POLICING ON CRIME AND DISORDER 139

ations with just a pre-post comparison design, which did not include a
comparison group and were therefore less rigorous in methodology than
the random experiments and quasi-experimental studies. Of the 45 pre-post
evaluations reviewed, 43 had reported beneficial crime-prevention effects
attributed to the problem-oriented policing intervention evaluated. Fur-
thermore, the crime-reduction effects found by these pre-post comparisons
were much larger than the effects found by the 10 evaluations with more
rigorous research designs.

Finally, it is important to note that evaluations of problem-oriented po-
licing have looked at the impacts of the approach on the specific problems
examined, often at specific places. There is often an absence of assessment
of possible displacement outcomes, and there has not been study of whether
a problem-oriented approach used widely in a city would reduce overall
crime in that jurisdiction.

Summary. Despite the popularity of problem-oriented policing as a crime-
prevention strategy, there are surprisingly few rigorous program evaluations
of it. Much of the available evaluation evidence consists of non-experimental
analyses that report finding strong impacts on crime. The far fewer ran-
domized experimental evaluations generally show smaller, but statistically
significant, crime reductions generated by problem-oriented policing in-
terventions relative to the control condition. Program evaluations largely
examine the short-term impacts of problem-oriented policing on crime and
disorder outcomes, and there is little evidence regarding displacement or
possible jurisdictional impacts of this approach. Program evaluations also
suggest that it is difficult for police officers to fully implement problem-
oriented policing. Many problem-oriented policing projects are character-
ized by weak problem analysis and a lack of non-enforcement responses
to the problems identified. Nevertheless, even these limited applications of
problem-oriented policing have generated crime prevention impacts.

Third Party Policing

While regarded by some as a distinct approach to crime prevention
(Buerger and Mazerolle, 1998), the committee views third party policing
as aligned with a problem-solving approach, since police using this strategy
seek to persuade or coerce organizations or nonoffending persons, such
as public housing agencies, property owners, parents, health and building
inspectors, and business owners, to take some responsibility for prevent-
ing crime or reducing crime problems. Community organizations have
long advocated for the use of civil remedies to control crime and disorder
problems (Roehl, 1998), and some observers suggest that code enforcement
and nuisance abatement strategies represent important mechanisms for
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residents and the police to “coproduce” public safety (Blumenberg, Blom,
and Artigiani, 1998).

The first direct evaluation of third party policing occurred with the
Oakland Police Department’s Beat Health Program (refer to Box 2-3 in
Chapter 2). This intervention took a problem-solving approach designed
“to control drug and disorder problems, in particular, and restore order by
focusing on the physical decay conditions of targeted commercial establish-
ments, private homes, and rental properties” (Mazerolle, Price, and Roehl,
2000, p. 213). This randomized controlled trial compared the Beat Health
intervention (the treatment condition) with the routine policing practices
of a regular patrol division as the control condition (Mazerolle, Price, and
Roehl, 2000). A street block that included a residential or commercial
property referred to the Beat Health police unit as having a drug problem
or other indicators of blight became eligible for inclusion in the trial. For
the trial, 100 such street blocks were randomly assigned to either the Beat
Health intervention or the control condition (7 = 50 for each condition).
A difference-of-differences design was used for the analysis of effect, with
a pre-test period of 21.5 months before the 5.5-month intervention period
and a post-test period of 12 months after the intervention. In addition to
the indicators of effect within the street-block units, crime displacement and
control-benefits diffusion effects were assessed in catchment areas extend-
ing 500 feet out from the problem address on each street-block unit. The
analysis showed that the units in the Beat Health program had a statistically
significant 7 percent reduction in drug calls relative to units in the control
condition (in which drug calls actually increased by 55%), but there were
no statistically significant differences in other categories of service calls.
The effects were also more prominent in residential treatment blocks than
in commercial areas. The analysis of effects in catchment areas showed an
overall (across all catchment areas in the treatment condition) diffusion of
crime-control benefits, compared to catchment areas for the control condi-
tion (Mazerolle, Price, and Roehl, 2000).

In San Diego, the police worked with the Code Compliance Depart-
ment (the third party in this intervention) to encourage property owners
to fix drug-related problems—for example, by evicting offending tenants
(Eck and Wartell, 1998). When the police identified a property as hav-
ing persistent drug activity, the Code Compliance Department could use
San Diego’s nuisance abatement legislation to fine the property owners or
close their properties for up to 1 year. To evaluate this intervention, Eck
and Wartell (1998) used a randomized controlled trial in which properties
identified by the police as having a drug-related problem were randomly
assigned to one of two treatment groups (7 = 42 and # = 37) or to the con-
trol condition (7 = 42). Property owners in one treatment group received
a letter from police describing enforcement action and offering assistance;
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property owners in the other treatment group met with a narcotics detec-
tive and were threatened with nuisance abatement. The main outcome for
this trial was incidence of post-intervention official crime at each problem
property, measured as the aggregate of five 6-month consecutive periods
(a total of 30 months post-intervention). Property owners in the meeting
treatment group experienced large reductions (declines of almost 60%) in
reported crime, whereas the property owners in the letter-receiving group
experienced smaller crime reduction effects (a decline of 13%).

As we noted in Chapter 3, third party policing’s use of coercive mecha-
nisms to influence business and housing owners may raise privacy concerns.
Descriptive research also suggests that overly coercive applications of third
party policing strategies may produce unintended harmful consequences for
community members (Desmond and Valdez, 2013).

A related approach to third party policing is the development of Busi-
ness Improvement Districts (BIDs). BIDs rely not only on policing re-
sources but also on private security, often including guards and CCTV. A
quasi-experimental evaluation of 30 BIDs created in Los Angeles during
the 1990s found that expenditures on private security were effective in
creating a sustained reduction in crime (Cook and MacDonald, 2011). The
authors found the data closely fit a linear dose-response curve: on average,
an additional $100,000 spent on private security annually resulted in an
incremental reduction of six robberies, four assaults, and five burglaries.
Given standard estimates of the social cost of these crimes, the benefit-cost
ratio exceeded 20. The crime-reduction effects were coupled with reduc-
tions in the numbers of arrests for these crimes, thus providing a further
cost savings to the criminal justice system in Los Angeles County. The
authors found no evidence of geographic displacement of crime to areas
outside the BID resulting from the private security within the BID (Cook
and MacDonald, 2011).

Summary. There are only a small number of evaluations of third party
policing programs, but these evaluations have assessed the impact of third
party policing interventions on crime and disorder using randomized con-
trolled trials and rigorous quasi-experimental designs. The available evi-
dence supports a conclusion that third party policing generates statistically
significant short-term reductions in crime and disorder; there is more-
limited evidence of long-term impacts in evaluations of BIDs. Implementa-
tions of this strategy, whether measured in an experimental evaluation of
Oakland’s Beat Health Program or in a quasi-experimental evaluation of
BIDs, did not displace crime incidence to nearby areas outside the inter-
vention boundary. Indeed, the Oakland evaluation showed a diffusion of
crime-control benefits to nearby areas (i.e., crime measures decreased in the
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nearby area). However, little is known about possible jurisdictional impacts
of adopting these approaches.

PERSON-FOCUSED STRATEGIES

Focused Deterrence

Focused deterrence strategies have been implemented to halt ongoing
violence by gangs and other criminally active groups, disrupt disorderly and
violent drug markets (known as Drug Market Intervention or DMI), and
prevent continued criminal behavior by individual repeat offenders.> The
2004 NRC policing report described the then-available scientific evidence
on the crime reduction value of focused deterrence practices as “promis-
ing” but “descriptive rather than evaluative” (National Research Council,
2004, p. 241), and the 2005 NRC report on firearms violence suggested
the evidence was “limited” but “still evolving” (National Research Council,
2005, p. 10). A recent Campbell Collaboration systematic review identi-
fied 24 evaluations of focused deterrence strategies that used comparison
groups (Braga, Weisburd, and Turchan, in press). The Campbell review
meta-analysis suggested that focused deterrence strategies were associated
with an overall, statistically significant, moderate crime-reduction effect.
However, program effect sizes varied by program type, with gang violence
reduction strategies generating larger crime-reduction impacts and drug
market intervention smaller impacts.

In an earlier Campbell review, Braga and Weisburd (2014) noted that
existing evaluations of focused deterrence programs used quasi-experimen-
tal tests, and many of these had weaker study designs that depended upon
non-equivalent comparisons. The reviewers expressed concern over the lack
of randomized controlled trials and called for more rigorous evaluations of
focused deterrence programs. As of the writing of this report, their call for
more rigorous research on this strategy has not been answered. However,
many of the quasi-experimental evaluations completed since the first itera-
tion of the Campbell review have employed more rigorous methods. The
evolution in rigor of quasi-experimental evaluation techniques is evidenced
by the difference in the study designs used to evaluate separate implemen-

3The committee decided not to review repeat offender programs for two reasons. First, these
programs were common in the 1980s but have generally been replaced by programs using a
focused deterrence strategy as reviewed here. Second, there has been no additional research
evidence on repeat offender programs beyond the research reviewed in the 2004 NRC report.
That report concluded that available studies represent “only indirect examinations of their
effect on reducing crime, and conclusions about their crime reduction effectiveness rely on
ancillary assumptions about the effectiveness of selective incarceration and incapacitation”
(National Research Council, 2004, p. 241).
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tation periods of the well-known Boston Operation Ceasefire Program
(described in Chapter 2, Box 2-4, of this volume): one in the 1990s, the
second in the mid-2000s.

The initial evaluation of Operation Ceasefire in Boston, sponsored
by the U.S. Department of Justice (DOJ) in the 1990s, used a quasi-
experimental design to compare youth homicide trends in that city with
trends in other major U.S. cities and in other large cities of New England.
(Braga et al., 2001). The main outcome variable for assessing the program’s
impact was the average number of homicide victims per month, ages 24
and under, between January 1, 1991, and May 31, 1998. Supplementing
this assessment of outcome were analyses of Operation Ceasefire’s effect on
citywide, monthly counts of gun assault incidents and service calls report-
ing gunshots fired, as well as monthly gun assault incidents by youths in
one high-risk policing district. The effect of Operation Ceasefire on these
outcome variables was analyzed using Poisson and negative binomial re-
gression models that controlled for potential confounders (covariates) such
as secular trends, seasonal variations, youth population trends and employ-
ment rate trends in Boston, robbery and adult homicide trends, and youth
drug arrest trends. Program impact was estimated using a dummy variable
in the regression models, with June 1996 through May 1998 as the post-
implementation period.

The analyses in this first Operation Ceasefire evaluation found that the
program was associated with statistically significant reductions not only
in the youth homicide rate but also in the other indicators of serious gun
violence. The regression models estimated, after controlling for the poten-
tial covariates, that a 63 percent reduction in the monthly count of youth
homicides could be attributed to the program. The regression modeling also
attributed to the intervention a 25 percent reduction in citywide gun assault
incidents, a 32 percent reduction in citywide shots-fired calls for service,
and a 44 percent reduction in the monthly count of gun assaults by youth
in the high-risk district (Braga et al., 2001).

As noted, this evaluation of Operation Ceasefire also compared the
youth homicide trend in Boston with the trends in 39 major U.S. cities,
as well as 29 New England cities with populations greater than 60,000
(Braga et al., 2001). After controlling for the covariates listed above, the
regression analysis found only three cities—Dallas, Texas; Jacksonville,
Florida; and Virginia Beach, Virginia—that had statistically significant re-
ductions in youth homicide trends (monthly counts) during the Opera-
tion Ceasefire implementation period. In four other cities—Los Angeles,
California; New York City, New York; Philadelphia, Pennsylvania; and
Tucson, Arizona—reductions in monthly counts of youth homicides were
statistically significant at some point in the entire time series but not dur-
ing the implementation of the Boston intervention. However, for all these
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other major U.S. cities, the researchers concluded that for corresponding
time periods, the trajectories of the youth homicide time series were distinct
from the youth homicide trajectory in Boston. Based on these findings,
Braga and colleagues (2001) concluded that the trend in youth homicide
reduction associated with implementing Operation Ceasefire was distinct
from the trends in most other major U.S. cities.

To assess whether implementation of Operation Ceasefire coincided
with the start of the 63 percent decrease in Boston monthly youth homi-
cides, a companion study by Piehl and colleagues (2003) analyzed in more
detail the time series of youth homicide counts. They applied an econo-
metric model to evaluate all possible monthly break points in the time
series, while controlling for trends and seasonal variations, for the maximal
monthly break point associated with a significant change in the series’ slope
(trajectory). This analysis found that the “optimal break” in the time series
occurred during the summer months of 1996, after Operation Ceasefire was
implemented in January of that year.

This first evaluation of Operation Ceasefire has been reviewed by a
number of researchers who have made their own assessments of the rela-
tionship between the implementation of the intervention and the trend in
the youth homicide rate in Boston during the 1990s. One reviewer sug-
gested that some of the decrease in youth homicides may have occurred
without the intervention because violence in general was decreasing in
most major U.S. cities during this period (Fagan, 2002). To illustrate his
point, Fagan graphed the time series for youth gun homicide in Boston and
other Massachusetts cities, showing that a general downward trend in gun
violence was occurring even before Operation Ceasefire.

Shortly after Fagan’s review, Rosenfeld, Fornango, and Baumer (2005)
used a growth-curve analysis to examine predicted homicide trend data for
the 95 largest U.S. cities during the 1990s. This analysis produced some
evidence that the reduction in the youth homicide rate in Boston after
Operation Ceasefire began was steeper than elsewhere, but the authors
concluded that given the small number of youth homicide incidents, their
statistical models did not support any strong conclusion about Operation
Ceasefire effectiveness. However, a review of the Rosenfeld, Fornango, and
Baumer (2005) analysis by Berk (2005) raised a number of concerns about
their statistical and methodological analysis. Yet another reviewer agreed
with the original evaluation that Operation Ceasefire was associated with
a substantial reduction in the youth homicide rate in Boston but concluded
that uncertainty remained about the extent of the intervention’s (causal)
effect on youth violence throughout Boston, given the complexities of ana-
lyzing citywide data on homicide rates (Ludwig, 2005).

A 2005 report by an NRC study committee concluded that the Opera-
tion Ceasefire evaluation was compelling in associating the intervention
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with the subsequent decline in youth homicide. However, that study com-
mittee agreed with other reviewers in suggesting that many complex fac-
tors affect youth homicide trends, making it difficult to specify the nature
(i.e., a statistical association versus a causal connection) of the relationship
between the Operation Ceasefire intervention and subsequent changes in
youth offending behaviors (National Research Council, 2005). Because the
evaluation was not a randomized, controlled experiment, the design does
not rule out the possibility that alternative factors, including complex inter-
actions among the covariates that were considered in the regression analy-
sis, may have been more important causal factors in the observed trend in
youth homicides in Boston than the Operation Ceasefire intervention.

Braga, Hureau, and Papachristos (2014) conducted a quasi-experimen-
tal evaluation of a reconstituted Boston Ceasefire program implemented
during the mid-2000s in response to a growing problem of gang violence.
Propensity scores were used to match treated Boston gangs (7 = 16) to
untreated Boston gangs (7 = 37) that were not connected to the treated
gangs through rivalries or alliances. The impact of the Ceasefire program
was assessed using difference-in-differences estimators calculated from
growth-curve regression models to compare gun violence trends during
the 2006-2010 study period for the gangs in the treatment condition to
their matched untreated gang. This evaluation found that total shootings
involving the directly treated gangs were 31 percent less than total shoot-
ings in which the untreated gangs were involved. Braga, Apel, and Welsh
(2013) used a similar evaluation methodology and found that the Ceasefire
treatment condition also was associated with spillover deterrent effects on
untreated gangs that were socially connected to treated gangs by rivalries or
alliances. Total shootings involving these socially connected but untreated
gangs decreased by 24 percent relative to total shootings by matched com-
parison gangs.

Other versions of the focused deterrence strategy have also employed
rigorous quasi-experimental approaches. For instance, the seminal focused
deterrence strategy, the Drug Market Intervention, was implemented to
control disorderly and violent drug markets operating in High Point, North
Carolina. In a recently completed quasi-experimental evaluation, Corsaro
and colleagues (2012) analyzed longitudinal data to estimate the interven-
tion’s effects by comparing violent crime trends in treated neighborhoods
with trends in matched comparison neighborhoods, also in High Point.
This evaluation reported modest 12-18 percent reductions in violent crime
in the treated areas relative to control areas (Corsaro et al., 2012). More
recently, Saunders and colleagues (2014) applied a synthetic control group
quasi-experimental design to evaluate the High Point Drug Market In-
tervention Program and reported a 21 percent reduction in general crime
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rates in treated areas with little evidence of spatial displacement of crime
incidence to nearby areas.

The Project Safe Neighborhoods (PSN) intervention was implemented
to test the hypothesis that Chicago’s homicide and gun violence problem
could be improved by intervention tactics targeting the population at high
risk of being either a victim or offender of gun violence (Papachristos,
Meares, and Fagan, 2007). To test this hypothesis, the researchers selected
two adjacent police districts on Chicago’s West Side to receive the interven-
tion (the treatment districts). In these districts, the rates of murder and gun
violence in 2002 were more than four times the city average. Two other of
Chicago’s 25 police districts were selected via propensity-score matching
as controls. Thus, neither the treatment nor the control districts were ran-
domly selected. The PSN intervention, which began in May 2002, followed
two principles: (1) Enforcement activities should be highly specific and
targeted to those most at risk of being a gun-violence victim or offender.
(2) Serious effort had to be made toward changing attitudes of those at
risk with the law and law enforcement and toward changing the thinking
by young men that would justify using a gun (the “normative side” of gun
violence).

The PSN intervention comprised four component policing practices: (a)
increasing federal prosecution for convicted felons who carried or used a
firearm, (b) seeking longer sentences for successful federal prosecutions, (c)
activities to curtail the supply of illegal firearms (gun recoveries by special
teams composed of officers from both the U.S. Bureau of Alcohol, Tobacco,
and Firearms and the Chicago Police Department), and (d) offender noti-
fication meetings—a practice associated with the procedural justice strat-
egy—to communicate messages about deterrence and social norms to the
potential offender population. The offender notification meetings were
directed at recently released former prison inmates who had involvement
in gun or gang violence and were returning to the treatment districts. These
randomly selected offenders were informed that as convicted felons, they
were vulnerable to federal firearms laws that carried mandatory minimum
sentences if they were apprehended carrying a gun. On the constructive
side, returning offenders were also offered social services and were encour-
aged by community members and other former offenders to change their
life pattern.

In the quasi-experimental design used to evaluate the PSN intervention,
monthly and quarterly counts of homicide incidents between January 1999
and December 2004 were the measures used to quantify the key outcome
variable (Papachristos, Meares, and Fagan, 2007). Other outcomes in-
cluded monthly and quarterly counts of gun homicide incidents, gang ho-
micide incidents, and aggravated assault incidents in the treatment districts,
relative to the control districts.
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The research team analyzed not only the overall effects of the PSN
treatment but also the effectiveness of the four component interventions.
Through regression modeling on individual outcome growth curves, they
estimated that the overall PSN intervention in the two treatment districts
was associated with a statistically significant 37 percent reduction in
homicides, compared with the control condition. They also found that the
PSN intervention as a whole was associated with statistically significant
decreases in gun-related homicides and aggravated assaults. There was also
a decrease in gang-involved homicides, but this decrease was not statisti-
cally significant.

Of the four PSN component practices, the offender notification meetings
were associated with the largest, statistically significant effect on homicide
reduction, relative to the control condition. That is, the treatment districts
with higher proportions of offenders who attended a forum experienced
larger declines in homicides relative to control districts. The study also
found modest but not statistically significant reductions in homicide rates,
relative to the control condition, for two other components: intensifying
federal prosecutions of felons apprehended with a firearm and curtailing
the supply of illegal guns (quantified as the number of guns recovered by the
special teams). The regression analysis did not show an association between
declines in homicides in the treatment districts and the fourth PSN compo-
nent, increasing the length of sentence associated with federal prosecutions
(Papachristos, Meares, and Fagan, 2007).

In a supplemental analysis of the PSN intervention (described further
in the procedural justice section of this chapter), Wallace and colleagues
(2016) studied recidivism among former offenders who attended an of-
fender notification meeting. The authors applied a survival analysis tech-
nique to the data on offender recidivism and found that offenders who
attended one of the PSN meetings were 30 percent less likely to be arrested
again, compared with a similar group of recently released former offenders
from the same neighborhood who had not attended a meeting. Further-
more, the analysis found that the PSN treatment condition was associated
with reduced recidivism rates for prior offenders, whether or not they were
gang members, but the reduction in recidivism was greater for offenders
who had only one felony conviction when they attended a PSN meeting.

Summary. A growing number of quasi-experimental evaluations have found
that focused deterrence programs generate statistically significant crime
reduction impacts in areas under the treatment condition. Unfortunately,
there have been no randomized experimental evaluations of focused deter-
rence interventions, and although there are some noteworthy exceptions,
the overall methodological rigor of focused deterrence evaluations needs
to be strengthened. However, consistent crime-control impacts have been
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reported both for short- and longer-term outcomes—not only by controlled
evaluations that tested program effectiveness using outcomes such as reduc-
tions in gang violence and street crime driven by disorderly drug markets
but also by non-experimental studies that examined repeat offending by
individuals.

Stop, Question, and Frisk

One of the first studies to examine whether the increase in the use of
a stop, question, and frisk (SQF) strategy in New York City reduced crime
was carried out by Smith and Purtell (2008). They used an interrupted time
series, lagging SQF stop rates to crime rates. Their analysis found that SQF
may have dissimilar effects across different types of crime or locations. The
SQF strategy seemed to be associated with citywide reductions in incidents
of robbery, murder, burglary, and motor vehicle theft but not with reduc-
tion in incidents of assault, rape, and grand larceny. Smith and Purtell
(2008) also examined impacts of SQF in precincts with “impact zones” in
which stop and frisk activity was concentrated. In those precincts, stops
were found to be associated with reductions in robbery, assault, and grand
larceny, although the authors point out that there are declining returns to
scale for both the city and for precincts with impact zones.

Rosenfeld and Fornango (2014) critiqued Smith and Purtell’s (2008)
methods, arguing that other factors may have contributed to their findings.
Unlike the earlier Smith and Purtell study, Rosenfeld and Fornango (2014)
used yearly rates of crime and SQF stops across all 75 precincts in the New
York Police Department and limited their analysis to robbery and burglary.
Per their critique of Smith and Purtell (2008), they included measures of
precinct-level economic disadvantage, immigration, and residential stability.
Their results indicate that there are no statistically significant correlations
between SQF and burglary or robbery and only marginally significant nega-
tive relationships between stops lagged 2 years behind precinct burglary
rates (Rosenfeld and Fornango, 2014, p. 11). Both of these studies were
based on non-experimental data and are therefore vulnerable to all the
problems inherent in the use of such data to make causal inferences.

Perhaps the most important of these problems is separating cause from
effect. One way of disentangling cause from effect in non-experimental
data is through the use of instrumental variable (IV) regression. The valid
use of IV regression requires the identification of a source of variation in
the application of SQFs that affects the crime rate only through its effect
on the frequency of use of SQF. This approach is one of the two analyses
used by Weisburd and colleagues (2016), who drew from an earlier study
showing that SQFs in New York were used as a hot spots policing strategy
(Weisburd, Telep, and Lawton, 2014). Employing an adaptation of Bartik’s
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Instrument (see Bartik, 1991), they used frequency of stops occurring in
the same borough but in different precincts as an instrument and found
a deterrent effect of SQFs at a microgeographic level. Interpreting their
results in terms of numbers of SQF stops, they found that in the year with
the highest number of SQF stops (686,000), their models predicted a re-
duction of 11,771 crimes, or a 2 percent decrease in crime at the city level,
attributable to SQF.

The second analysis used by Weisburd and colleagues (2016) was a
space-time interaction model known as bivariate Ripley’s K (see Diggle et
al. [1995]; this analysis was also used by Wooditch and Weisburd [2016])
to examine the daily impact of SQF on crime. Similar to the Bartik (1991)
analysis, they found that SQFs had a deterrent effect on crime, at least
within a limited time frame (less than 5 days).

There is also a separate body of research on the effectiveness of SQF
in targeting places with serious gun crime problems and focusing on high-
risk repeat offenders. Koper and Mayo-Wilson (2006, 2012) have reviewed
studies of police tactics intended to reduce firearms violence. In these stud-
ies, the police employed various aggressive enforcement approaches rang-
ing from traffic and pedestrian stops to car checks at locations with high
concentrations of gun crime. But unlike zero tolerance tactics that depend
on indiscriminate arrest for even minor offenses, the enforcement tactics
were tailored to increase the risks for carrying firearms illegally in crime
hot spots, and the evaluations found that such tactics had positive crime-
prevention outcomes (see, e.g., McGarrell et al., 2001; Sherman, Shaw, and
Rogan, 1995).

A recent study of an intervention to reduce gun crime in St. Louis,
Missouri, reported similar crime-reduction outcomes (Rosenfeld, Deckard,
and Blackburn, 2014). This study evaluated the effect of directed patrol and
self-initiated enforcement efforts conducted at firearm violence hot spots
in St. Louis. Thirty-two violent crime hot spots were randomly allocated
to two different treatment conditions (directed patrol only, directed patrol
with enforcement activities), as well as one control condition (no special
treatment). For the directed patrol with enforcement activities, officers were
asked to remain in a hot spot for approximately 15 minutes each time,
following the Koper Curve principle (see Koper, 1995), and to engage in a
variety of self-initiated activities. These included making arrests; conducting
vehicle, pedestrian, and business checks; carrying out foot patrol; and other
problem-solving techniques. The researchers found that directed patrol with
these self-initiated activities reduced total firearm violence by 20 percent at
the treatment area relative to the control areas. Firearm assaults decreased
by about 55 percent, but there was no significant change in robbery using
a firearm. However, the authors attributed their findings to the increased
certainty of arrest and the increase in occupied-vehicle checks that resulted
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from the self-initiated activities, not specifically from pedestrian checks or
SQE

Two randomized experiments in Philadelphia to examine the effects
of foot patrol in small, violence-prone hot spots generated some valuable
insights into the link between pedestrian stops (also called field investiga-
tions, many of which included frisks) and violent crime. While neither
the Philadelphia Foot Patrol Experiment (Ratcliffe et al., 2011) nor the
subsequent Philadelphia Policing Tactics Experiment (Groff et al., 2015)
were designed to explicitly test the impact of SQF or pedestrian stops in
particular, the association between pedestrian stops conducted by the foot
patrol officers in both experiments is illuminating. In the first experiment,
after 3 months violent crime was reduced by 23 percent in 60 randomly
selected crime hot spots. The authors noted that whereas pedestrian stops
changed by less than 1 percent in control areas, the intervention sites that
had two groups of officers patrolling in pairs for 16 hours a day, 5 days
a week, saw a 64 percent increase in pedestrian stops. In the intervention
areas that demonstrated the clearest evidence of crime reduction, there was
a “substantial jump in proactive activity for foot patrol officers” (Ratcliffe
et al., 2011, p. 821).

In contrast, during the Philadelphia Policing Tactics Experiment, foot
patrol officers in violent crime hot spots were unable to replicate the gains
demonstrated in the Philadelphia Foot Patrol Experiment. The authors
(Groff et al., 2015) noted a number of differences related to implementation
and dosage. The later experimental areas were larger, foot patrol officers
were veterans rather than rookies, and most of the foot patrol sites were
only patrolled for 8 hours a day compared to 16 in the earlier experiment.
All of this translated to differences in pedestrian stops, with no significant
increases in police activity in foot patrol areas and a suggestion that “the
veterans were less aggressive in their enforcement than the officers with less
experience from the Philadelphia Foot Patrol Experiment who increased
pedestrian and vehicle stops” (Groff et al., 2015, pp. 44-45). Thus, while
there were implementation differences between the experiments, the first
experiment’s foot patrol areas had substantial increases in pedestrian stops
and proactive activity and were associated with significant crime-reduction
gains.

Summary. Non-experimental analyses of SQF programs implemented as
a general, citywide crime control strategy have found mixed outcomes. A
separate body of experimental and quasi-experimental evaluation research
examines the effectiveness of SQFs and other self-initiated enforcement
activities by officers in targeting places with serious violence or gun crime
problems and focusing on high-risk repeat offenders. Often, these studies
do not specifically isolate the impact of SQF on crime. Evaluations of these
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focused uses of enforcement tactics that have included pedestrian stops
report meaningful and statistically significant crime reductions at targeted
locations, though the estimated jurisdictional impact (when measured) has
been modest.

COMMUNITY-BASED STRATEGIES

Community-Oriented Policing

As a proactive crime prevention strategy, community-oriented policing
tries to address and mitigate community problems (crime or otherwise)
for the future and build social resilience, collective efficacy, and empower-
ment to strengthen the infrastructure for the coproduction of safety and
crime prevention. There can be overlap between community-oriented and
problem-oriented policing programs, given that the community can be
involved in specific problem-solving efforts. This overlap is not surprising,
as the basic definitions of community policing used by police departments
often include problem solving as a key programmatic element (see, e.g.,
Trojanowicz and Bucqueroux, 1994; Skogan and Hartnett, 1997).

Three extensive reviews of the crime-control impacts of community-
oriented policing are worth mentioning. In an update to an earlier com-
prehensive review of crime-prevention programs (see Sherman, 1997),
Sherman and Eck (2002) reviewed 23 studies on the effects on crime and
victimization of community-oriented policing programs such as neighbor-
hood watch, community meetings, door-to-door contacts, police storefronts
(substations in the community), increasing information flow to citizens, and
legitimacy policing (which is reviewed in the next section). The authors
concluded that some community-oriented policing efforts were “promising”
in reducing crime and victimization, such as those that increased commu-
nity participation with planning and priority setting about specific crime
problems or from door-to-door visits by the police. However, many other
community-oriented policing approaches did not appear to be effective,
such as monthly newsletters, education programs, or community meetings.
The strongest research, which used randomized controlled trials to exam-
ine monthly community newsletters, education efforts, and home visits
after domestic violence, found no statistically significant effects on crime
reduction in the treatment condition compared with the control condition
(Sherman and Eck, 2002).

The 2004 NRC study on policing (National Research Council, 2004)
also reviewed the research on community-oriented policing and concluded
that broad-based, community-oriented policing programs (i.e., community
meetings, newsletters, education programs) generally do not reduce crime
but may improve other important outcomes, such as citizen views of the po-
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lice (see Chapter 5 of this report). Any observed crime-prevention impacts
were more directly associated with other strategies such as problem-oriented
policing, implemented within a community-based policing approach. That
NRC study also included foot patrol as a community-based policing tactic.

A Campbell systematic review sponsored by the UK National Policing
Improvement Agency identified 235 eligible studies, which evaluated 65 con-
trolled tests of community-oriented policing programs (Gill et al., 2014).
This review collected 114 eligible outcome measures across five types of
outcome categories—citizen satisfaction, legitimacy of police, citizen per-
ceived disorder, citizen fear of crime, and official crime and victimization.
Forty-seven official crime and victimization outcomes across the 25 studies
were identified. This systematic review only included studies with at least
one comparison group or lengthy pre- and post-time series analysis, and
only one study was identified as a randomized controlled trial. Of the 65
controlled tests of community-oriented policing programs, the authors were
able to calculate odds ratios for 37 tests to be included in a meta-analysis.
Their conclusion from this meta-analysis was that community-oriented
policing programs had limited effects on crime.

These three reviews, across a period of more than two decades, seem
to have arrived at similar conclusions. The direct impact of a community-
oriented policing strategy (that is not focused necessarily on problem solving
as discussed above) on crime prevention and control remains questionable.
Further, evaluation studies on community-oriented policing continue to be
carried out with only moderate levels of methodological rigor. Many of
these studies compare nonrandomly constituted, large, and often noncom-
parable geographic areas with and without the program. Such studies suffer
from low internal validity and insufficient statistical power, reducing the
committee’s confidence in their results.

The committee confirmed these findings, based on the three major re-
views discussed above, when we examined research in the Evidence-Based
Policing Matrix (the “Matrix”), a continually updated tool on policing
intervention studies (see Lum et al., 2011; Lum and Koper, 2017).* The
Matrix only includes evaluations that measure crime-control effects of
policing interventions and uses inclusion criteria that are slightly more re-
strictive than the Gill et al. (2014) review. For example, the Matrix includes
neither evaluations that use time series studies without comparison groups
nor studies that compare an intervention in a neighborhood with larger,
noncomparable units, such as the rest of the jurisdiction (see, for example,
Esbensen [1987], which is included in the Gill et al. [2014] review but not
in the Matrix). The Matrix also includes only those studies that show at

4See also http://cebep.org/evidence-based-policing/the-matrix/ [October 2017].
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least some police involvement (so community activities to prevent crime
that do not involve the police are not included).

We found 12 studies in the Matrix that meet the definition of commu-
nity policing described by Gill and colleagues (2014) and that fall under our
description of community-oriented policing as described in Chapter 2. The
interventions evaluated by these studies included: (1) organizing residents
and increasing community involvement in both setting priorities and deter-
mining responses to specific problems (Connell, Miggans, and McGloin,
2008; Giacomazzi, 1995; Lindsay and McGillis, 1986; Pate, McPherson,
and Silloway, 1987; Tuffin, Morris, and Poole, 2006); (2) general increases
in police contact with citizens, including door-to-door contacts, business
checks, newsletters, and storefronts (Pate and Skogan, 1985; Wycoff et
al., 1985); (3) community-based anti-gang initiatives (Cahill et al., 2008);
(4) neighborhood watch (Bennett, 1990); and (5) a combination of many
of these practices and tactics (Chicago Community Policing Evaluation
Consortium, 1995). Of these 12, two studies used a randomized controlled
experimental design (Pate et al., 1985a, in both Newark and Houston)
and another two used rigorous quasi-experimental designs (Lindsay and
McGillis, 1986; Pate, McPherson, and Silloway, 1987).

Pate and colleagues (1985a) examined two randomized controlled ex-
periments, one in Newark, New Jersey, and one in Houston, Texas, on the
impact of community newsletters on fear of crime and residents’ percep-
tions. Although this may not necessarily be a “community-involved” inter-
action, it does involve the police increasing communication with citizens,
which is one of the foundations of community-oriented policing. In the
case of Newark, three conditions were tested using random assignment:
households that received a newsletter with local crime statistics, households
that received a newsletter without local crime statistics, and households
that were not mailed any newsletter. Findings indicated that those who
were sent newsletters without crime statistics took significantly fewer crime
prevention actions than those not sent a newsletter at all. In Houston, re-
spondents in households that were sent newsletters regardless of whether
crime information was included perceived a greater increase in crime than
respondents not sent newsletters. Those who were given statistics also
had increased levels of worry about victimization than those receiving
newsletters without statistics. The study by Pate and colleagues (1985a)
thus indicates that increased information to the community, in particular
information about crime, may lead members to be less satisfied with police
services and more fearful of crime. However, these studies did not measure
the impact of newsletters on objective measures of crime or victimization;
they only measured community perceptions thereof.

Two additional studies in the Matrix used quasi-experimental designs
(Lindsay and McGillis, 1986; Pate, McPherson, and Silloway, 1987), while
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the other eight studies were more modest in methodological rigor. With re-
gard to the two quasi-experimental studies, Pate, McPherson, and Silloway
(1987) examined an intervention that used community block clubs, recruit-
ment of community leaders, and other tactics for involving the community.
In their evaluation, 21 neighborhoods were first matched on demographic
and socioeconomic characteristics and then randomly allocated to one of
three conditions: (1) police helping to organize block clubs and recruit
community leaders; (2) in addition to organizing clubs and recruiting lead-
ers, police officer activity included tactics such as officers attending block
meetings, engaging in special control, and providing further services; and
(3) an untreated control group. Neither of the two treatments were found
to have a statistically significant impact on burglary. Lindsay and McGillis
(1986) also attempted a relatively rigorous quasi-experimental design, in
which they matched census tracts in Seattle, Washington, based on pre-
program burglary rates. One tract in each matched pair received a com-
munity crime prevention program; the other tract did not. Their analysis
of outcomes in treated and control tracts found that whereas paired tracts
were very similar on burglary rates prior to the intervention, those that re-
ceived the crime prevention program had significantly lower burglary rates
post-intervention (2.45% in treated tracts versus 5.65% in controls). The
pre- and post-burglary rates amounted to a 61 percent decline in burglary in
treatment tracts, compared to 5 percent in control tracts. The authors also
measured the impact of the intervention on displacing crime into adjacent
census tracts and found no evidence of such displacement.

Of the eight studies that were more modest in methodological rigor,
all but two found positive impacts on crime. These studies commonly
compared one large area that was selected for treatment with another that
was not selected. Whereas Bennett (1990) found no statistically significant
impact of neighborhood watch on crime, and Cahill and colleagues (2008)
found mixed results of the impact on crime of a gang reduction program,
the other six studies all showed that the interventions reduced crime. How-
ever, as with previous reviews of evaluation studies, less confidence should
be placed in these findings, given their less rigorous evaluation designs.

The difficulty in evaluating and assessing the evaluation research evi-
dence on the crime prevention impacts of community-oriented policing
interventions continues to stem from a number of challenges. Most impor-
tantly, studies on community-oriented policing are often carried out using
less rigorous evaluation designs. This is likely due to many reasons, the first
of which is that agencies often implement interventions before an evalua-
tion plan can be properly designed, or they have less interest in evaluation
than in implementation. Second, because community-oriented policing is
both a general philosophy (logic model) of proactive policing and a strategy
that is decentralized and locally shaped, it has resulted in a variety of activi-
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ties—sometimes vague—that can be defined as “community oriented.” In-
terventions may include multiple components, the dosages of which may be
difficult to identify, measure, and track when the intervention is evaluated.
Further, because of the multifaceted characteristic of community-oriented
policing, identifying the mechanism(s) or activity(ies) that contribute to a
finding is also difficult. Was it, for instance, the community collaboration
component that created the effect, or simply the police presence and crack-
down? In some studies such as that by Koper and colleagues (2010; see
also Koper, Woods, and Isom, 2016), which was included in the Campbell
review (Gill et al., 2014) but was not among the 12 Matrix evaluations,
the enforcement aspect of the intervention was more prominent, which
likely led to the statistically significant findings, although the intervention
could be considered community oriented. The size of the unit of analysis
further complicates evaluations of community-oriented policing. Hot spots
studies indicate that police can create deterrent effects when focusing on
much smaller geographic units of analysis and tailoring efforts to those
crime concentrations. Community-oriented policing, on the other hand,
tends to be implemented in larger areas and neighborhoods, which might
dilute its effects.

Summary. Overall, the committee did not identify a consistent crime-
prevention benefit for programs using a community-oriented policing strat-
egy, as that strategy is defined in Chapter 2. Research evaluations of such
programs found mixed effects. Moreover, programs that showed significant
outcomes often included tactics typical of other crime-prevention strategies,
such as problem-oriented policing, that have been found to reduce crime
outcomes. Empirical studies on community-oriented policing also tend to
be characterized by relatively weak evaluation designs, although that is not
true for all the evaluations reviewed here.

Procedural Justice Policing

The manner in which police interact with citizens may have important
consequences for citizen evaluations of whether they were treated fairly
and with dignity and, more generally, for their trust in the police. These
perceptions may in turn have behavioral consequences. One is whether
citizens comply with any requests or orders made by police officers during
encounters. There may also be behavioral outcomes beyond the immediate
encounter. Among these is future willingness to cooperate with the police—
for example, in providing information about crimes witnessed or reporting
such crimes. This section examines the evidence on one specific but very
important outcome: whether procedurally just treatment of citizens by the
police increases the likelihood of citizens’ subsequent legal compliance. Al-
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though, as we noted in Chapter 2, procedural justice advocates also argue
that this approach will produce long-term crime-prevention gains in the
community, such jurisdiction-level outcomes have not been examined to
date. While procedural justice policing might be characterized as a person-
based strategy, we include it among the community-based strategies because
of its overarching objective of building community trust.

The largest part of the research on procedurally just treatment by the
police and legal compliance is based on survey research in which people
are asked questions about their perceptions of their procedurally just treat-
ment by police on some or all of the dimensions delineated above, their
overall perceptions of police legitimacy, and indicators of criminal offend-
ing. Offending is measured by either self-reports of past offending or future
intentions to offend. Most surveys are cross-sectional, but a few are panel
surveys, usually over two waves. Surveys also measure demographic charac-
teristics of the respondents and their perceptions of factors that might also
be associated with perceptions of procedurally just treatment, legitimacy,
and/or indicators of offending. An example is respondents’ perceptions of
sanction risk. These survey-based studies consistently find that perceptions
of procedurally just treatment are positively associated with perceptions of
legitimacy, generally of police themselves, net of association of other predic-
tor variables in regression-based studies (Tyler, Schulhofer, and Huq, 2010;
Wolfe et al., 2016; Hinds, 2007). With few exceptions (Augustyn, 2015;
Cavanagh and Cauffman, 20135) these studies also find that perceptions of
legitimacy are negatively associated with self-reported offending or inten-
tions thereof (Fagan and Piquero, 2007; Reisig, Bratton, and Gertz, 2007;
Jackson et al., 2012).

Do these associations credibly demonstrate a causal relationship
whereby more procedurally just treatment by the police results in im-
proved perceptions of that treatment, which in turn improves perceptions
of police legitimacy, which in its turn increases legal compliance? Nagin
and Telep (2017) point to four important shortcomings in the survey-
based studies and the procedural justice literature more generally that
stand in the way not only of credible inferences about causal connections
down this envisioned chain of consequences but also the effectiveness of
policies to promote procedural justice. These shortcomings can be stated
as four limitations in the evidence for causation throughout the above set
of hypothesized consequences: (1) The associations observed among the
“links” in this supposed chain of consequences may be a reflection of third
common causes (sometimes called “confounders”), of reverse causality, or
of both. (2) Evidence for a causal link to perceptions of procedurally just
treatment from actual treatment in procedurally just ways is very limited,
and the constrained body of research draws contradictory conclusions. (3)
Evidence on the effectiveness of policies such as training for promoting
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procedurally just treatment by police is limited. (4) Evidence that such poli-
cies are effective in achieving their ultimate objective—crime reduction—is
even more limited. These four shortcomings are discussed in turn below,
drawing substantially from the more extended discussions in Nagin and
Telep (2017). Following this discussion, the committee discusses earlier re-
views by Mazerolle and colleagues (2012b, 2013b) that reach a somewhat
different conclusion about the evidence, and we attempt to reconcile the
difference in conclusions.

With respect to the first shortcoming, it is important to recognize that
perceptions of procedurally just treatment by the police cannot be directly
manipulated in a social science experiment. What can potentially be ma-
nipulated for the sake of experimentation is the way police treat citizens.
This principle has fundamental implications for both causal inference and
policy. Concerning causal inference, a key requirement for making credible
causal inferences about the effect of procedurally just treatment on legal
compliance is that treatment including policy manipulation can credibly
be assumed to be exogenous: for example, a policy change as a treatment
condition within a randomized experiment or a policy change that is not
a direct response to a spike in citizen dissatisfaction with the police or an
uptick in crime. Without such exogenous change, the statistical associations
observed among perceptions of procedurally just treatment, legitimacy, and
legal compliance may reflect third common causes and/or reverse causality,
rather than the causal effect of procedurally just treatment on legal compli-
ance that is assumed by the logic model for the procedural justice policing
strategy.

Two examples of credible third common cause explanations for statisti-
cal associations among procedural justice treatment, legitimacy perceptions,
and legal compliance involve social control-based theories and community
context. Individuals with larger “stakes in conformity” (Toby, 1957) or
with investments in conventional social bonds (Hirschi, 1969) may not
only be more legally compliant but may also perceive that agents of the
criminal justice system treat them more fairly and are more legitimate. No
study we know of accounts either for the independent effect of such factors
on legal compliance or, more generally, for the compliance effect of moral
commitments to abide by the law. Likewise, the legacy of ill treatment of
disadvantaged non-Whites, particularly Blacks, compared to Whites by
the police may negatively affect their perceptions of their treatment by the
police, independent of their personal experience with police who are trying
to be procedurally just. Again, parsing out the effect of procedurally just
treatment from the independent effect of legal socialization arising from
community context is extraordinarily difficult.

Reverse causality may also account for the measured associations: for
example, it may be that legal compliance affects perceptions of legitimacy
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and procedurally just treatment, rather than the reverse. One possible form
of reverse causality is referred to as “neutralization” (Sykes and Matza,
1957), a situation in which offending is rationalized by the offender as a
justified response to poor treatment by the police. More generally, police-
community relations are bilateral, with each side affecting the behavior of
the other. Just as citizens are reacting to their treatment by the police, so
the police are responding to the behavior of citizens. Sorting out the extent
to which each party is reacting to the other in this context is extremely
difficult.

The committee identified only one study that assessed the association
between perceptions of procedurally just treatment and actual treatment
as assessed by third parties. Worden and McLean (2014) compared citizen
perceptions of their treatment in 539 recorded encounters with the police
that were later assessed by trained observers. The correlation of citizen
perceptions of procedurally just treatment (e.g., was the citizen given the
opportunity to explain themselves?) and the observer’s assessment of such
treatment as just was only 0.12. Interestingly, the correlation of perceptions
and observers’ assessments of unjust treatment (e.g., was the citizen treated
disrespectfully?) was much larger and negative, —-0.31. The latter finding is
consistent with a small body of studies involving third-party observers of
police—citizen encounters in which Mastrofski, Snipes, and Supina (1996,
p. 296) conclude: “Our police may be able to do little to enhance their
cause but a great deal to hurt it.”

Experimental work by Mazerolle and colleagues (2012b, 2013b),
MacQueen and Bradford (2015), and Sahin and colleagues (2016) involved
manipulation of officer behavior through a script or protocols that were
randomly assigned to the officers for use during traffic stops or in an airport
screening process. These studies thus provide an opportunity to compare
citizen perceptions with what officers were supposed to do in encounters.
In each study, the experimental script/protocol was infused with concepts
from procedural justice theory, whereas the control script/protocol was
“business as usual.”

These studies reached conflicting conclusions. Mazerolle and colleagues
(2012b, 2013b) concluded that the experimental treatment increased citizen
perceptions of the fairness of their treatment at the encounter and police
legitimacy overall. Sahin and colleagues (2016) found a salutary effect for
the encounter itself but not for overall confidence in the police. MacQueen
and Bradford (2015) found a backfire effect in which the experimental
treatment resulted in more negative views of the encounter and the police
more generally. We also note that these experiments were conducted in a
very controlled setting in which the potential for hostile interaction was low
and that response rates to post-treatment surveys mailed to study partici-
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pants in the Mazerolle and colleagues (2012b, 2013b) and MacQueen and
Bradford (2015) studies were less than 10 percent.

With respect to the third shortcoming listed above, research on the
effectiveness of policy intended to promote procedurally just practice by
police pertains mostly to training. Rosenbaum and Lawrence (2013) report
the findings of a randomized experiment involving Chicago police officers
that tested the effectiveness of the Quality Interaction Program (QIP). Re-
sults based on pre and post surveys of study participants found no statisti-
cally significant impact of the training on officer respect toward civilians or
on perceptions of the importance of quality of treatment at traffic stops. By
contrast, officer behavior in the videotaped scenarios showed a statistically
significant treatment effect in which officers receiving the additional train-
ing were more likely to demonstrate respectful and supportive behavior.
However, the post-training sample of videotaped officers was very small
(n = 34).

Skogan, Van Craen, and Hennessy (2015) examined the effects of the
Chicago Police Department’s day-long training program on procedural jus-
tice. The program, distinct from the QIP but based on similar principles, in-
cluded five modules that focused on legitimacy, procedural justice, cynicism,
and race. More than 9,000 officers received the in-service training. Based on
a comparison of pre- and post-training survey data of participating officers,
post-training officer endorsement of various indicators of procedurally just
treatment increased. A second, less rigorous analysis found evidence that
these effects were sustained longer term.

Robertson and colleagues (2014) examined the effectiveness of a pro-
gram in Scotland similar to Chicago’s QIP program. The study examined
a nonrandomized group of 95 police recruits who received nine sessions
of procedural justice training over 12 weeks and 64 control-group officers.
The survey-based findings were mixed; the treatment group officers had
improved scores in communication skills but decreased score on the item
“people should be treated with respect, regardless of their attitude.” In
scenarios, officers receiving treatment were more likely to score “good”
than the control group officers in terms of their use of procedural justice in
practice, but the difference was not statistically significant.

None of these studies examined actual officer behavior in the field, but
two recent randomized trials do so. One took place in Manchester, United
Kingdom, where Wheller and colleagues (2013) randomly allocated officers
to one of three treatment groups differing in the duration and content of
procedural justice training or to a comparison group receiving no proce-
dural justice training. Small sample sizes made it difficult to differentiate
among treatments. As with the Chicago evaluations, after training, officers
in the treatment group significantly improved on some indicators of interest
(e.g., building empathy and rapport, fair decision making), but not others

Copyright National Academy of Sciences. All rights reserved.


http://www.nap.edu/24928

Proactive Policing: Effects on Crime and Communities

160 PROACTIVE POLICING

(e.g., perceived value of procedural justice and perceived level of public
cooperation). This study went on to evaluate behavior in the field, but
only toward victims, not suspected perpetrators. There were some posi-
tive impacts of the training on victim perceptions, although these effects
were neither consistent across measures of procedurally fair treatment nor
large in magnitude. Owens and colleagues (2016) examined the impact of
randomly assigned procedural justice—infused training on officer behavior.
Officers assigned the treatment were less likely to resolve incidents with an
arrest and were less likely to be involved in incidents where force was used.

In summary, knowledge about the effectiveness of procedural justice
training is limited and findings are not consistent across studies. However,
the results of the Wheller and colleagues (2013) and Owens and colleagues
(2016) studies provide encouraging signs of effectiveness in altering officer
behavior in the field. Evidence of such effectiveness is important because
unless policies can be devised that reliably change behavior of police of-
ficers in their delivery of procedurally just treatment, the predicted benefits
of such treatment will be out of reach.

Finally, with respect to the fourth shortcoming in the evidence base,
only two studies provide indirect tests of the effect of procedurally just
treatment on those citizens’ legal compliance. One is an outgrowth of a do-
mestic violence experiment; the other involves a gun violence intervention in
Chicago. The domestic violence study by Paternoster and colleagues (1997)
used data from the Milwaukee domestic violence experiment (Sherman et
al., 1992), in which police responding to misdemeanor domestic violence
calls for service randomly assigned suspects between mandatory arrest and
non-arrest conditions. For those who were arrested, Paternoster and col-
leagues (1997) created a survey based on indicators of perceived procedur-
ally just treatment and administered the survey at the time of their booking
of the suspects from either treatment group who were arrested. They found
that individuals who perceived greater procedurally just treatment were less
likely to recidivate for domestic violence.

There are two important limitations of this study that stand in the
way of interpreting this finding as a causal association. Both follow from
the prior discussion. First, procedurally just treatment was not randomly
assigned or exogenously manipulated in any way. Second, there were no
third-party observers assessing officer treatment. Measures of procedurally
just treatment were based solely on the arrestees’ perceptions, which, for
reasons previously discussed, may not be closely tied to actual treatment
and may also be related to recidivism due to unobserved characteristics of
the arrested individual.

Wallace and colleagues (2016) examined the impact on recidivism of
offender notification forums infused with procedural justice. The forums
were implemented as part of a Project Safe Neighborhoods intervention in
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Chicago. The forums lasted 1 hour and sent a message to individuals re-
cently released from prison with a history of violence that further violence
would no longer be tolerated. The message was explicitly designed to focus
not only on deterrence but also on emphasizing individual choice, respect,
and fairness. The evaluation of this intervention compared re-incarceration
rates between parolees in two police districts receiving forums to parolees
in two comparison districts where there were no forums. Hazard models
suggest a significant intervention effect both within neighborhoods (i.e.,
comparing forum attenders to non-attenders in the same precinct) and
between neighborhoods (i.e., comparing forum attenders to non-attenders
in comparison precincts). Parolees attending a forum had a longer time on
the street (and out of prison), on average, than non-attendees (as described
above, a 30% reduction in recidivism). Additionally, forum attendees had
lower hazards of committing weapons offenses or murder compared to
non-attendees. Effects for violent crime overall and violent property crime
were less consistent.

This study (Wallace et al., 2016) is important because it analyzed the
impact of an actual policy intervention that addressed a serious crime prob-
lem and that was directed at individuals with extensive criminal histories.
The difficulty of interpretation involves extracting the contribution of pro-
cedural justice to a multipronged intervention involving focused deterrence
and access to social service components as other prominent features of the
intervention package. Interventions such as this are exemplars of the more
general challenge of parsing out the contribution of any one component of
a complex intervention, especially in circumstances where the component
parts are so heterogeneous. We also note that because participation in the
forums was not randomly assigned, the observed associations may be con-
taminated by selection bias.

The conclusion of our review with respect to the four shortcomings in
the evidence base is that the well-documented association of perceptions
of procedurally just treatment by police and/or perceptions of police legiti-
macy with legal compliance, while consistent with a causal linkage across
these factors, has many other possible noncausal interpretations that the
evaluation designs do not rule out. Further, from a policy perspective, evi-
dence is extremely limited for the effectiveness of training or other policy
levers in affecting police behavior vis-a-vis procedural justice.

Our conclusions differ from the more affirmative conclusions of
Mazerolle and colleagues (Mazerolle et al., 2012a, 2013a; Higginson and
Mazerolle, 2014). We attribute the difference to several factors. First, the
reviews by Mazerolle and colleagues examined studies only through April
2010.

Second, they included any study that met other technical inclusion
criteria and that stated that one of its purposes was to improve police
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legitimacy or that articulated an objective consistent with Tyler’s concep-
tion of procedurally just treatment.® Their expansive inclusion criteria for
studies that constitute a test of procedural justice policing (as this commit-
tee uses the term) have several important consequences. One is that their
meta-analysis leaves unspecified the sources of perceptions of legitimacy.
Definitions of what constitutes procedurally just treatment vary across
studies. For example, Bottoms and Tankebe (2012, p. 129) argue that it
is the quality of dialogue between the citizen and the police officer that is
crucial: “legitimacy needs to be perceived as always dialogic and relational
in character.” Such a difference in emphasis is important because that
difference is crucial not only to pinning down and testing the sources of
perceptions of legitimacy but also to designing policies that are effective in
promoting legitimacy.

A second consequence of an expansive inclusion criterion is that the
legitimacy enhancement objective was only one among many objectives
of the interventions included in the review. Thus, while the committee’s
discussion above focused on interventions designed to enhance procedural
justice through scripts or training, the reviews by Mazerolle and colleagues
(2012a, 2013a) included a variety of intervention types, including commu-
nity-oriented policing, Weed and Seed programs (which include a variety
of elements design to “weed” a community of criminal and disruptive
influences such as gangs and “seed” pro-social influences), and restorative
justice (see Higginson and Mazerolle, 2014). These practices include ele-
ments of procedural justice policing but also cover a far broader range of
activities than is implied by the definition of procedural justice used by this
committee. As a consequence, it is difficult to sort out what part of pro-
gram benefits are attributable to the procedural justice component of the
intervention or practice (Cook, 2015).

Summary. There is a lack of rigorous program evaluations that directly
test whether procedural justice policing can reduce crime and disorder.
Prior reviews of impact evaluations have included multifaceted programs
comprising a broad range of other crime prevention activities that go well
beyond procedural justice policing. It is therefore difficult to isolate any
crime prevention benefits associated with this approach.

STyler’s (1990) hypothesis about the effect of procedural just treatment in improving citi-
zens’ compliance with the law is noted at the beginning of this chapter, in the initial discussion
of the logic model for procedural justice policing.
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Broken Windows Policing

As described in Chapter 2, broken windows policing is a strategy for
a community-based approach to proactive policing that developed from
Wilson and Kelling’s (1982) propositions about the relationship between
disorder and crime. Disorder includes social incivilities (e.g., public drink-
ing, loitering, and prostitution) as well as physical incivilities such as trash
accumulations in public areas, vacant lots, and abandoned buildings. If
disorder is a cause and not just a correlate of serious crime, Wilson and
Kelling (1982) argued, then proactive suppression of disorder would yield
another even more important benefit than just improving social order: it
would reduce serious crime. This line of reasoning became the rationale, or
logic model, supporting broken windows policing tactics.

Broken windows policing is controversial for two reasons. First, the
underlying hypothesis of a causal linkage between disorder and serious
crime was unproven, even as it spawned an era of greatly expanded policing
against disorder in New York City and many other large U.S. cities. Sec-
ond, the most common implementation of the strategy has been aggressive
policing against disorder that involved making large numbers of arrests for
minor crimes and expanding the issuance of summons for even less serious
legal infractions.

Since the appearance of the Wilson and Kelling (1982) paper, a mod-
estly sized body of research has been conducted addressing the causal link-
age between disorder and serious crime or the effectiveness of aggressive
policing against disorder in reducing serious crime. We review the research
on these two facets of the logic model in turn.

With regard to the causal relationship between disorder and crime hy-
pothesized by Wilson and Kelling (1982), the evidence is mixed. While there
is strong evidence that places that have more disorder also tend to have
more serious crime, what is uncertain is whether the correlation of crime
and disorder across places and also over time is a reflection of a common
set of underlying causes, such as poverty, social disorganization, or even
ineffective policing,® or whether the relationship is causal—specifically in
the direction that disorder begets serious crime. Empirically distinguishing
these alternative explanations for the correlation of crime and disorder has
proven difficult.

Studies of the effect of urban blight or disorder on crime have yielded
differing conclusions. For example, Skogan (1990) examined the associa-
tion of neighborhood disorder with robbery victimization and concluded
there was a causal relationship, but Harcourt’s (2001) reexamination of

6This issue is thus another instance of the “third common cause” or confounder problem
that we discussed with respect to the evidence base for the causal linkage presumed in the logic
model for procedural justice policing (see previous subsection).
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Skogan’s data found no comparable association for other crimes such as
assault, burglary, or rape. He concluded, therefore, that there was no causal
relationship. Eck and Maguire (2006) critiqued Harcourt’s findings, sug-
gesting that they were based on removing those neighborhoods in Skogan’s
analyses that had high disorder and crime relationships. Another study
by Keizer, Lindenberg, and Steg (2008) that used a number of field ex-
periments found a causal link from disorder conditions to crime, especially
when disorder conditions were allowed to spread or linger. Freedman and
Owens (2011) used plausibly exogenous changes in the funding formula
for the Low Income Housing Tax Credit program as a source of controlled
variation in neighborhood disorder. They found that improving the qual-
ity of housing in low-income places can cause reductions in violent crime
(homicide, rape, robbery, and assault) at the county level, although they
found no substantive impact on property offenses (burglary, larceny, auto
theft, and arson).

Taylor (2001) used a longitudinal analysis of disorder and crime in
66 Baltimore neighborhoods to support a conclusion similar to Harcourt
(2001). Similarly, Sampson and Raudenbush (1999) found that once neigh-
borhood characteristics were taken into account, the association between
crime and disorder, including the association for homicide, vanished. This
finding is notable because disorder was measured in their analysis based
on systematic observation by trained observers. They concluded: “Rather
than conceive of disorder as a direct cause of crime, we view many elements
of disorder as part and parcel of crime itself” (Sampson and Raudenbush,
1999, p. 638). They also observed that “Attacking public order through
tough police tactics may thus be a politically popular but perhaps ana-
lytically weak strategy to reduce crime” (Sampson and Raudenbush, 1999,
p. 638). Yang (2010), using a longitudinal approach, also questioned a
direct and consistent causal link from disorder to crime.

A different conclusion is reached in an evaluation of a citywide blight-
reduction project in Philadelphia to remediate abandoned buildings and
clean up abandoned lots during the period from 1999 to 2013. More than
5,000 buildings and lots were remediated during that time, and the effect
on crime was evaluated by Branas and colleagues (2016). They described
the lot clean up this way:

Remediation involves removing trash and debris, grading the land, plant-
ing grass and trees to create a park-like setting, and installing low wooden
post-and-rail fences with walk-in openings around each lot’s perimeter to
show that the lot was cared for, permit recreational use, and deter illegal
dumping. Landscapers return approximately once each month to perform
basic maintenance. (Branas et al., 2016, p. 2159)
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The authors compared changes in local assault rates in treated places with
a matched sample of places that were eligible for treatment but did not
receive it. The results for the remediation over the first year were a 4.5
percent reduction in gun assault and 2.2 percent reduction in overall as-
sault rate, both highly significant statistically. The remediation treatment
also conveyed social benefits that exceeded costs. Nonetheless, drawing
inferences from this quasi-experiment is limited because the assignment of
the treatment was not in any sense exogenous but rather a choice made by
owners (for private lots and buildings). It is unfortunate, in retrospect, that
the treatment condition was not assigned in a fashion that would permit
stronger inferences about causation. Nonetheless, the findings support a
finding that there needs to be stronger experimental research done in this
area before one can draw strong conclusions about the causal direction of
the disorder/crime relationships.

Alongside this literature of mixed findings about a causal relationship
between disorder and crime, just as important in the police context is how
the broken windows logic model has translated into police practice and
whether those practices are effective in reducing crime. (This is the second
facet of the broken windows logic model on which limited evidence exists.)
As Braga, Welsh, and Schnell (2015) pointed out, policing to counter disor-
der can take various forms. The two most common (separately or in com-
bination) have been the use of aggressive policing that uses misdemeanor
arrests to disrupt disorderly social behavior and the use of problem-oriented
or community-oriented policing practices to address disorderly conditions
that are hypothesized to contribute to crime.

With regard to the effect of increased misdemeanor arrests in reducing
violent crimes, Kelling and Sousa (2001) used precinct-level data from New
York City to examine whether higher rates of misdemeanor arrest were
associated with lower levels of crime, after taking account of other char-
acteristics of the precincts. They concluded that aggressive misdemeanor
arrests prevented more than 60,000 violent crimes between 1989 and 1998,
or a statistically significant 5 percent reduction in violent crime. Kelling and
Sousa (2001, p. 9) noted, “the average NYPD [New York City Police De-
partment]| precinct during the ten-year period studied could expect to suffer
one less violent crime for approximately every 28 additional misdemeanor
arrests made.” Corman and Mocan (2005), who also analyzed New York
City data, reached a similar conclusion.

Balanced against these findings is a study by Rosenfeld, Fornango, and
Rengifo (2007), which found smaller effects of increased misdemeanor
arrests on crime incidence, and studies by Fagan and Davies (2003) and
Harcourt and Ludwig (2005) that found no evidence of a statistically sig-
nificant effect. The Harcourt and Ludwig (2005) study is notable because
it includes an analysis of data that uses a similar regression technique on
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the same dataset used by Kelling and Sousa (2001). Specifically, both stud-
ies examined police precinct—level data from New York City for the years
1989 to 1998 and used panel regression methods to estimate the causal
contribution of misdemeanor arrest rates to violent crime rates. Harcourt
and Ludwig concluded that the substantial crime prevention effect identi-
fied by Kelling and Sousa (2001) may be no more than regression to the
mean.” Specifically, they found that the largest increases in misdemeanor
arrest rates occurred in those precincts with the largest increase in violent
crime in the 1980s and that subsequently these same precincts experienced
the largest decrease in crime for reasons unrelated to intensive misdemeanor
policing. We note that this Harcourt and Ludwig (2005) critique of Kelling
and Sousa (2001) pertains to all the studies based on non-experimental
data: the misdemeanor arrest rate in some time period may be driven by
the overall crime rate prior to that period, which makes it difficult to distin-
guish whether the association is a reflection of increased arrest rate causing
decreased crime rate, a change in crime rate causing a positively correlated
change in arrest rate, or neither of these causal connections occurring con-
sistently over times and places.

Another important shortcoming of these types of studies is that they
do not account for the intensity of use of other policing tactics that may
also be affecting crime and thereby biasing the estimated impact of the
misdemeanor arrest rate in unknown ways. We note that this shortcoming
is not the fault of the authors of these studies because data measuring the
intensity of use of other policing tactics is not available.

The relationship between misdemeanor arrests and crime has also
been studied using experimental and quasi-experimental methods. Two
recent meta-analyses of the studies by Braga, Welsh, and Schnell (2015)
and Weisburd and colleagues (2015) reach the conclusion that broken
windows policing based on increasing the misdemeanor arrest rate is not
effective in reducing serious crime. The Braga, Welsh, and Schnell (2015)
review also includes studies of interventions that aimed to reduce disorder
not by aggressive policing against disorder but by tactics typically used for
community-based and problem-solving approaches and designed to change
social and physical disorder conditions at particular places. The review
authors found that these tactics did have a modest crime-reduction effect.

The Braga, Welsh, and Schnell (2015) review is important because it
also speaks to different approaches to policing practices aimed at reducing

7In this context, regression to the mean refers to the police responding to a random increase
in crime at a specific location by increasing the intensity of misdemeanor arrest activity at that
location. If crime subsequently subsides at that location, the decline may be in whole or in part
attributable to crime randomly returning to its normal level (regressing to the mean) rather
than to the increased police activity.
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disorder, practices that this report considers as exemplifying the commu-
nity-based and problem-solving approaches (see Chapter 2). The authors
identified a diverse group of 30 controlled tests of police-led interventions
to control crime by reducing social and physical disorder, 21 of which used
quasi-experimental designs (70%), while 9 used randomized experimental
designs. Units of analysis included small places (such as crime hot spots and
problem buildings; 46.7% of the tests), small police-defined administrative
areas such as patrol beats (26.7% of the tests), neighborhoods and se-
lected stretches of highways (13.3% of the tests), and larger police-defined
administrative areas such as precincts and divisions (13.3% of the tests).
Twenty evaluations tested the impact of community-based/problem-solving
interventions largely designed to change disorderly conditions in places;
10 evaluations tested the impact of aggressive order-maintenance tactics
intended to control problem behaviors of disorderly individuals in the areas
targeted for treatment. Given the broad definition of “policing disorder”
(i.e., policing that is intended to decrease disorder) used by the authors,
it is important to note that many of the studies they reviewed appear in
other sections of this chapter (e.g., Braga and Bond [2008] is discussed in
the problem-oriented policing section; Pate and Skogan [1985] is discussed
in the community-oriented policing section; Weisburd et al. [2006b] is dis-
cussed under hot spots policing).

We noted above that an important limitation in the studies on the ef-
fect on crime rate of increased misdemeanor arrests is that those studies
lacked controls for other policing tactics and practices that were being
used in conjunction with the tactic of increasing misdemeanor arrests and
that might also be affecting the crime rates observed. Interpretation of the
results found in the experimental and quasi-experimental studies reviewed
by Braga, Welsh, and Schnell (2015) is complicated by another form of
this problem: how to parse out the causal contribution of the “broken
windows” component of the intervention from the contribution from other
components of an intervention intended to reduce disorder. Further com-
plicating matters, as Weisburd and colleagues (2015) emphasized, is that
discerning the mechanism by which order-maintenance policing might re-
duce the more-serious crimes is extremely difficult. We also note that studies
included in the Braga, Welsh, and Schnell (2015) meta-analysis are very
heterogeneous in terms of the character of interventions and the size of the
city or town in which they took place. As that review’s authors suggest,
such heterogeneity raises concerns about the interpretability of an effect size
that is an amalgam of results from such diverse studies (Braga, Welsh, and
Schnell, 2015, pp. 572-573).

Summary. The scientific evidence on the effects of broken windows polic-
ing on crime is mixed. In general, the available program evaluations sug-
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gest that aggressive practices based solely on increasing the misdemeanor
arrest rate to control disorder generate small to null impacts on crime.
The better-controlled evaluations of hybrid interventions that incorporate
practices typical of place-based and problem-solving approaches in order to
reduce social and physical disorder have found consistent short-term crime-
reduction effects from the entire intervention. However, the study designs
do not allow the contributions of specific tactics to be parsed out from the
overall effect of the hybrid intervention.

CONCLUSION

This review has focused on the effectiveness of several policing strate-
gies that are proactive in the sense that they are anticipatory responses to
problematic crime patterns, rather than routine and reactive responses to
calls for service. The primary goal of proactive policing is crime preven-
tion, and assessing the evidence that these strategies reduce crime has been
the focus of this chapter. Other potential outcomes, such as improving the
public’s perception of the police, are considered in the chapters that follow.

The committee’s review of the evidence base focused on evaluations
of real-world interventions that were developed and conducted by police
departments. While the evidence generated by these interventions is far
from complete or definitive, the past three decades have been something of
a “golden age” for the production of systematic evidence on what works.
The police, more than other criminal justice agencies, have been amenable
to running field experiments, and even non-experimental interventions are
better documented than in the past, due to the increasing quality and quan-
tity of data on crime and police activities. Although the available evidence
still has important gaps and contradictions, this recent trend in research is
favorable to the ultimate goal of evidence-based crime policy.

One challenge in developing or reviewing this evidence base is the over-
lap of the approaches as we defined them in Chapter 2. These approaches
were defined to distinguish the key underlying logic models for different
strategies. In practice, the broad approaches and the strategies for them,
as delineated here and in Chapter 2, are not mutually exclusive, and each
of them has fuzzy boundaries when it comes to classifying specific actual
programs and interventions used by police organizations. For example, a
project to clean up vacant lots that facilitate drug dealing may originate
from an intervention plan that could reasonably be said to involve com-
munity-oriented policing, problem-oriented policing, or broken windows
policing—three proactive policing strategies with separate sections in this
chapter. Our review acknowledges these potential ambiguities and overlaps.

A second challenge in assessing the evidence, as discussed above, is that
most real-world interventions are quite complex and may include elements
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of several strategies, as those strategies are defined in this report. For exam-
ple the Weed and Seed programs funded by DOJ have been used to assess
the impact of “legitimacy policing” on crime, but each of those programs
has also included elements of community-oriented policing, neighborhood
restoration, and stepped-up law enforcement (Higginson and Mazerolle,
2014; Cook, 2015). Separating out the effect of the “legitimacy” element
from the others is not possible, given that each program was implemented
as a bundle.

Many of the evaluations to date have been short term, examining
crime-prevention outcomes for no more than 1 or 2 years, and often less.
Some proactive policing programs have had only short-term goals, for ex-
ample, suppressing crime in high-crime areas such as hot spots. However,
others do not have just short-term goals, but our knowledge base is focused
on short-term, rather than long-term, gains among people, places, or com-
munities. Similarly, many of the interventions in the literature examined
by the committee are focused on places, and place is a key feature of some
interventions whose underlying logic model comports more closely with a
community-based, person-focused, or problem-solving approach (as these
approaches are defined in this report). In this context, issues of whether
crime is displaced to areas nearby are common in evaluations and are
reflected in their study designs. However, very little is known about distal
displacement of crime across a jurisdiction. Nor are there estimates of
jurisdictional impacts for key strategies such as hot spots policing, problem-
oriented policing, third party policing, and procedural justice policing. In
Chapter 8, the committee provides suggestions on filling these and other
knowledge gaps.

Finally, while the evidence base has grown dramatically over the past
decade, the interventions that the committee examined are often limited to
specific contexts. In some cases—for example, hot spots policing—we had
a large enough number of evaluations to draw more general conclusions
that are likely to apply in different types of cities in different circumstances.
Accordingly, by necessity our discussion of the quality of evidence in this
chapter has referred more to the credibility of the design in drawing causal
statements about a program’s outcomes than to reasonable extrapolation
of those outcomes across different settings. As we note in Chapter 8, much
more work needs to be done before one can provide specific policy prescrip-
tions about the use of the approaches this committee reviewed.

With these challenges and caveats as context, the committee has drawn
a series of conclusions about the effectiveness of proactive policing strate-
gies in reducing crime and disorder, offered with the proviso that the state
of the art is constantly developing. We summarize the key findings below
in Table 4-1. Note that “broken windows” and “stop, question, and frisk”
are divided into two subcategories, reflecting broad differences in practices
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within these strategies that lead to differing impacts. Each strategy is de-
scribed according to which of three mechanisms, hypothesized to poten-
tially reduce crime rates, may apply to that strategy: (1) an increase in the
perceived or actual probability of arrest, which would potentially reduce
crime rates through deterrence or incapacitation; (2) a reduction in access
to or profitability of criminal opportunities; and (3) increases in collective
efficacy or police legitimacy. Each strategy-category is then assessed accord-
ing to the strength of the evidence that at least some of the real-world pro-
grams in that category have reduced crime. That assessment is a one-word
summary of the much more nuanced discussion in the chapter text and
the numbered conclusions below. The last two columns of the table note
whether studies found significant positive outcomes for the strategy and any
specific concerns of the committee regarding the studies’ designs or results.

Place-Based Proactive Strategies

The committee found particularly strong evidence for proactive polic-
ing programs that take advantage of the strong concentration of crime at
crime hot spots. A number of rigorous evaluations, including a series of
randomized controlled trials, of hot spots policing programs have been
conducted.

CONCLUSION 4-1 The available research evidence strongly suggests
that hot spots policing strategies produce short-term crime-reduction
effects without simply displacing crime into areas immediately sur-
rounding targeted locations. Hot spots policing studies that do measure
possible displacement effects tend to find that these programs generate
a diffusion of crime-control benefits into immediately adjacent areas.
There is an absence of evidence on the long-term impacts of hot spots
policing strategies on crime and on possible jurisdictional outcomes.

In contrast, we could not draw a strong conclusion regarding predictive
policing, which draws directly on the insights of hot spots policing but seeks
to develop more sophisticated predictive tools.

CONCLUSION 4-2 At present, there are insufficient rigorous empiri-
cal studies on predictive policing to support a firm conclusion for or
against either the efficacy of crime-prediction software or the effective-
ness of any associated police operational tactics. It also remains difficult
to distinguish a predictive policing approach from hot spots policing at
small geographic areas.
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The evidence suggests that the use of CCTV, absent a dedicated opera-
tional response on the ground, may be more effective at reducing vehicle
crime and less effective at combating violence, though the way the system
is implemented and used appears to be important in achieving any crime
reduction. There are insufficient studies with regard to proactive use of
CCTV with dedicated operational resources to draw any firm conclusions.

CONCLUSION 4-3 The results from studies examining the introduc-
tion of closed circuit television camera schemes are mixed, but they
tend to show modest outcomes in terms of property crime reduction at
high-crime places for passive monitoring approaches.

CONCLUSION 4-4 There are insufficient studies to draw conclusions
regarding the impact of the proactive use of closed circuit television on
crime and disorder reduction.

Problem-Solving Proactive Strategies

There is promising evidence regarding problem-oriented policing pro-
grams. Much of the available evaluation evidence consists of non-experimental
analyses that suggest strong effects in reducing crime; randomized experi-
mental evaluations generally show smaller, but statistically significant, crime
reductions generated by problem-oriented policing programs.

CONCLUSION 4-5 There is a small group of rigorous studies of
problem-oriented policing. Overall, these consistently show that prob-
lem-oriented policing programs lead to short-term reductions in crime.
These studies do not address possible jurisdictional impacts of prob-
lem-oriented policing and generally do not assess the long-term impacts
of these strategies on crime and disorder.

While there are only a small number of program evaluations of third
party policing, the impact of third party policing interventions on crime and
disorder has been assessed using randomized controlled trials and rigorous
quasi-experimental designs.

CONCLUSION 4-6 A small but rigorous body of evidence suggests
that third party policing generates short-term reductions in crime and
disorder; there is more limited evidence of long-term impacts. However,
little is known about possible jurisdictional outcomes.
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Person-Focused Proactive Strategies

The results from evaluations of these offender-focused proactive po-
licing programs, which capitalize on the concentration of crime among a
subset of criminals, indicate that this approach does reduce crime rates. A
growing number of quasi-experimental evaluations suggest that focused de-
terrence programs generate statistically significant crime-reduction impacts.
While there have been no randomized experiments, and only a few of the
quasi-experimental designs are rigorous, the programs from the stronger (as
well as the weaker) designs show consistent outcomes.

CONCLUSION 4-7 Evaluations of focused deterrence programs show
consistent crime-control impacts in reducing gang violence, street crime
driven by disorderly drug markets, and repeat individual offending.
The available evaluation literature suggests both short-term and long-
term areawide impacts of focused deterrence programs on crime.

SQF programs have generated much controversy. Non-experimental analy-
ses have examined the impact of SQF when implemented as a general,
citywide crime-control strategy. A separate body of controlled evaluation
research examines the effectiveness of SQF in targeting places with serious
gun crime problems and focusing on high-risk repeat offenders.

CONCLUSION 4-8 Evidence regarding the crime-reduction impact
of stop, question, and frisk when implemented as a general, citywide
crime-control strategy is mixed.

CONCLUSION 4-9 Evaluations of focused uses of stop, question, and
frisk (SQF) (combined with other self-initiated enforcement activities
by officers), targeting places with violence or serious gun crimes and
focusing on high-risk repeat offenders, consistently report short-term
crime-reduction effects; jurisdictional impacts, when estimated, are
modest. There is an absence of evidence on the long-term impacts of
focused uses of SQF on crime.

Community-Based Proactive Strategies

The committee’s findings regarding community-based interventions
provide less optimism for the impacts of strategies using this approach to
reduce crime and disorder. Overall, we did not identify a consistent crime-
prevention benefit from community-oriented policing programs. Studies
report mixed effects, and community-oriented policing programs often
include tactics typical of other crime-prevention strategies, such as problem-
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oriented policing, that can be seen to generate crime control impacts when
they are observed in isolated application. The empirical studies to date
on community-oriented policing also tend to have weak evaluation de-
signs. There are even fewer rigorous program evaluations that directly test
whether procedural justice policing is associated with crime and disorder
reductions. Prior reviews of impact evaluations have included multifaceted
programs comprising a broad range of tactics typical of other crime pre-
vention strategies; such programs go well beyond just procedural justice
policing. As with community-oriented policing, it is difficult to isolate any
crime-prevention benefits specifically associated with the procedural justice
policing strategy.

CONCLUSION 4-10 Existing studies do not identify a consistent
crime-prevention benefit for community-oriented policing programs.
However, many of these studies are characterized by weak evaluation
designs.

CONCLUSION 4-11 At present, there are an insufficient number of
rigorous empirical studies on procedural justice policing to draw a firm
conclusion about its effectiveness in reducing crime and disorder.

Although the available program evaluations suggest that generalized
aggressive use of increased misdemeanor arrests as a means to controlling
disorder in a broken windows strategy generates small to null impacts
on crime, controlled evaluations of place-based practices that use prob-
lem-solving interventions to reduce social and physical disorder, another
implementation of a broken windows strategy, have consistently reported
crime-reduction effects. However, it is unclear whether these effects are due
to the reinforcement of community social controls or to the deterrence and
opportunity reduction generated by police activities.

CONCLUSION 4-12 Broken windows policing interventions that use
aggressive tactics for increasing misdemeanor arrests to control disor-
der generate small to null impacts on crime.

CONCLUSION 4-13 Evaluations of broken windows interventions
that use place-based, problem-solving practices to reduce social and
physical disorder have reported consistent short-term crime-reduction
impacts. There is an absence of evidence on the long-term impacts of
these kinds of broken windows strategies on crime or on possible ju-
risdictional outcomes.
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Community Reaction to
Proactive Policing: The Impact of
Place-Based, Problem-Solving, and

Person-Focused Approaches

what is known about community reactions to various forms of
proactive policing. We treat these outcomes as a distinct category,
separate from the outcome of efforts by the police to manage proactively
the rate and type of crime. There is broad recognition that a positive
relationship between the police and the community has value in its own
right, irrespective of any influence it may have on crime, disorder, or public
safety (National Research Council, 2004, p. 291; Lum and Nagin, 2017).
This view has gained traction in the recent public discussion of policing.
As an example, the President’s Task Force on 21st Century Policing (2015)
labeled popular legitimacy (i.e., public trust in the police) the “first pillar”
of policing. This perspective was also echoed in the discussions that the
committee had with representatives from various community organizations,
as well as police practitioners (see Appendix A). Police leaders consistently
emphasized that community perceptions and feelings about their police and
the practices of those police were essential criteria for selecting policing
strategies and judging police performance. Representatives of community
organizations observed that members of a community give high priority to
a broad range of performance issues extending well beyond the relatively
narrow confines of crime and disorder control. They argued that those
members of the public most alienated from and resistant to the police are
profoundly motivated by perceptions of long-term police disrespect and
inattention to the broader welfare of communities.
Such judgments derive from philosophical valuations of what is prized
in a democratic society and the role of police in pursuit of those goals.

The purpose of this chapter and the one that follows is to describe
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Democratic theories assert that the police, as an arm of government, are
here to serve the community and should be accountable to it in ways that
elicit public approval and consent. Specific notions of precisely what consti-
tutes democratic policing vary, but most are built on a foundation of “trust,
equality, and legitimacy” (Manning, 2010, p. 3; see also Sparrow, 2016),
with restraint and the minimization of harm, responsiveness to what people
want, accountability to legal institutions, and the reduction of inequality
as frequent themes of what is essential to the creation and preservation of
democratic policing (Manning, 2010, Chs. 1 and 11). It is easy to see why
a democratic society wants authorities who strive to meet these expecta-
tions, and it has been claimed that public feelings about the trustworthiness,
equality, and perceived legitimacy of policing have played a key role in fuel-
ing the intense public dissatisfaction and scrutiny experienced by American
police organizations in recent years (President’s Task Force on 21st Century
Policing, 2015).

The proactive policing strategies reviewed in this report have as one
of their primary goals the reduction of crime and disorder. The initial mo-
tivating force behind some of these approaches was this goal of reducing
crime and disorder, with the potential for negative community outcomes
constituting collateral concerns (Rosenbaum, 2006). Place-based, problem-
solving, and person-focused approaches fall into this category. However,
strategies falling into the broad category of a community-based approach
were launched first and foremost as a corrective to community alienation
from the police, with subsequent interest growing in their capacity for crime
and disorder control as well (Skogan, 2006b). Hence, this chapter focuses
on the community impacts of the three approaches that give primacy to
crime and disorder control. Chapter 6 considers the community effects
for strategies that were launched with improving community effects as the
initial rationale.

This chapter is organized as follows. First it discusses the key types
of community impacts on which it focuses. It then provides a preliminary
model that links the key elements of community effects: a model that
underlies much of the research that is relevant to tracing the impacts of
proactive policing on the community. We then organize our discussion of
findings into three separate sections, one each for the three broad proactive
policing approaches that give primacy to controlling crime and disorder: the
place-based, problem-solving, and person-focused approaches as defined in
Chapter 2. Each section includes a description of the presumed mechanisms
by which the intervention affects community outcomes and a discussion of
limitations of the extant research. In addition to these more-or-less proxi-
mal community reactions to proactive strategies, we discuss the small and
diffuse literature on the indirect, or “collateral,” effects of proactive strate-
gies on societal conditions such as public health and civic engagement. In
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the chapter’s final section, we present and briefly discuss the conclusions
we have drawn.

WHAT DO WE MEAN BY COMMUNITY IMPACTS?

The committee considers three types of community reactions or out-
comes: evaluations, orientations, and behaviors. First, how do proactive
strategies affect the way people evaluate their experiences with and impres-
sions about what police do? Do they judge that police behave effectively
(e.g., in reducing crime and disorder; in responding to calls for help)? Are
the police fair and considerate toward the public? Do the police apply their
authority and distribute their services equitably? Are the members of the
community content with the nature of police service?

Second, how do proactive strategies affect the way people orient to-
ward the police as an institution? Do people have trust and confidence in
the police—that is, view them as legitimate? Much of the recent public
discussion of policing has focused on public trust, which is one aspect of
what is more generally called perceived legitimacy. The other aspects of
perceived legitimacy are the perceived obligation to defer to the police,
which motivates a willing acceptance of police authority, and normative
alignment, the belief that the police and community share common values
(Tyler and Jackson, 2014).

Third, how do proactive strategies affect the ways that people bebave
toward the police, the law, and their communities? Do people become more
cooperative with police and other legal institutions? The legal system relies
upon members of the community to report crimes, identify criminals, act as
witnesses in court, and serve on juries. More broadly, do the police behave
in ways that strengthen the community’s collective efficacy’ and thereby
facilitate the creation of social capital among members of the community?

A MODEL OF THE EFFECTS OF PROACTIVE
POLICING ON COMMUNITY OUTCOMES

For assessing community outcomes in this and the following chapter,
the committee relies on a logic model that has framed much of the research
on community effects, one that links community evaluative judgments to
community orientations and ultimately to behaviors. The model begins
with formal police policies, which are presumed to shape police officer
actions on the street that are relevant to the community. The policies are

TSampson, Raudenbush, and Earls (1997) coined the term “collective efficacy” to refer to
the degree to which people who live in communities trust their neighbors and are willing to
intervene in community affairs.
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also assumed to affect community practices where community involve-
ment with police is part of the intervention (e.g., community participation
in collaborative efforts with the police). Police and community actions, in
turn, are hypothesized to shape the sort of evaluative judgments community
members make about police performance (effective, fair, lawful). And these
evaluations are seen to shape the general orientation toward the police
(perceived police legitimacy). Perceived legitimacy in turn is hypothesized
to shape the bebhavior of community members in terms of law abidingness,
cooperation with authorities, and engagement in the community. Figure 5-1
depicts this linkage.

We label this a logic model to make clear that it depicts a theoretically
postulated flow of effects. The validity of this flow as a causal description is
something that must be separately evaluated and will be discussed in our re-
view of the evidence. In addition, it is important to recognize that although
this logic model proposes a linear progression through stages 1 to 3, it is
possible that there are reciprocal influences, an expectation recognized by
arrows pointing in the reverse direction in Figure 5-1. Also, there could be
other factors (“third variables”) that are a part of this model. These issues
need to be considered when determining whether this logic model is empiri-
cally supportable as a causal model for any particular policing strategy or
fielded intervention.

The stage numbers in Figure 5-1 are intended to convey a temporal
sequence. Policies are the purposive, official acts of public figures with
responsibility for directing the practices of the police. Policies will vary in
the nature and extent to which they promote or emphasize a given proac-
tive strategy. Indicators of police practice reveal the fidelity of actual police
actions to the ideal established by policy—or the extent or dosage of the
implementation. Community evaluations reflect how members of the com-
munity rate the performance of the police on relevant criteria. A variety of
criteria for evaluating police performance have been proposed, including
crime-control effectiveness, equity in the distribution of services, palatabil-
ity of the experience of contact with the police, the perceived procedural
justice of police actions, and satisfaction with police services. These are
judgments about what people believe that police officers actually do or
accomplish while on the job, particularly within their own communities.

" - Police/ Communit Communit Communit
Police PO“C'eS community evaluatlong onentatlonys behavior’
| practlces s

FIGURE 5-1 Logic model of proactive policing effects on community outcomes.
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Community evaluations are hypothesized to develop from people’s personal
experiences, the experiences of their family and friends, and what they see
occurring within their community.2 Community orientations indicate how
community members feel about the police: their trust, confidence, or defer-
ence to police authority. And, finally, community behavior refers to actions
community members take that are relevant to levels of crime, disorder, and
manifestations of civic virtue or societal economic contributions. In later
sections, we will consider some limitations to this model as a representation
of the causal process.

Before beginning the review of findings in this and the following chapter,
we reiterate an earlier point about the geographic level of impacts of the
approaches examined. As with studies of crime effects, units of analysis for
community effects in the literature we reviewed were usually areas much
smaller than the entire jurisdiction: typically neighborhoods, police beats,
districts (multiple beats), census blocks, or hot spots. We know surpris-
ingly little about whether and to what degree proactive policing strategies
influence community outcomes in the larger urban areas within which such
strategies are implemented. Without estimates of the areawide impacts of
proactive policing strategies, it is difficult to assess whether these strategies,
applied broadly in jurisdictions, would have meaningful effects across entire
jurisdictions.

PLACE-BASED INTERVENTIONS

Place-based interventions concentrate police efforts at the micro-
geographic spaces where crime or disorder concentrates. Hot spots polic-
ing is the most common strategy for this proactive policing approach, but
that speaks only to the concentration of police resources according to the
concentration of crime or disorder. The content of such interventions can
vary widely, drawing on tactics also used in one or more of the other strate-
gies considered in Chapters 2 and 4, such as police patrol, crackdowns, or
practices typical of problem-oriented policing. In this section, we consider
the full variety of such hot spots interventions as place based.

One of the earliest tests of hot spots interventions on community per-
ceptions is provided by Shaw (1995), who conducted a matched compari-
son group quasi-experiment in Kansas City, Missouri, comparing residents’
reactions to gun-detection patrols in a target area to a comparison area.
The two-phased, person-focused hot spot intervention involved a door-to-
door consultation with the community preceding the proactive patrols. The
precise nature of the proactive tactics, all involving officer-initiated contacts

20f course, people may observe these events directly, but their impressions may also be
shaped via news and social media.
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with the public, was left to officer discretion. Car checks, frequently involv-
ing a traffic violation, were the most frequent occasions to look for illicit
weapons. Field observations of unknown reliability? and the absence of
complaints and lawsuits suggested a “general absence of excess in police
encounters” (Shaw, 1995, p. 700). The study found that there was no ap-
preciable difference between the target beats and control beats in terms of
support for proactive police interventions (high portions of both saying
it was “good for the neighborhood”) (p. 704).* It also found that target-
area residents observed a higher quality of neighborhood life following the
intervention (for both social disorder and fear of crime), but both areas
experienced similar reductions in crime. The panel design of this study suf-
fered from a relatively low sample size, so that, with attrition, the time 2
samples were relatively small for both the treatment and comparison groups
(6471 respondents per group).

A subsequent randomized controlled trial (RCT) used an interesting ap-
proach to measuring community reactions to place-based problem-oriented
policing in a hot spots framework by interviewing 52 “key community
residents” who shaped the way a public space is used at some point during
the day in treatment and control areas (Braga and Bond, 2009; see refer-
ence to this study in the section below on “Problem-Solving Interventions”).
The specific problem-solving practices (in Lowell, MA) included aggressive
enforcement, but many also used social service tactics to disrupt underly-
ing conditions. The outcome analysis revealed that the key residents in
the treatment areas observed heightened police presence’ and a decline in
perceived disorder. But they did not note changes in policing strategy, in-
clination of the police to work with residents, police demeanor toward the
public, or fear of crime. Hence, there were some positive community reac-
tions and no significant “backfire” collateral effects of the crime-prevention
strategies.

Two other studies examined the impact of police crackdowns, one with
a disorder reduction approach. A quasi-experiment reported by Hinkle and
Weisburd (2008) found that in Jersey City, New Jersey, intensive police
crackdowns meant to reduce crime and disorder at a drug market increased

3The study was written and published posthumously by the author’s colleagues, who were
unable to access some of the field observation material.

4Fighty-eight percent of treatment-area residents rated this type of enforcement as good for
the neighborhood; 82 percent of the control-area residents gave the same rating. The difference
was not statistically significant.

31t is difficult to know how to interpret this indicator, inasmuch as it covered the complete
array of possible reasons to have contact with the police.
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fear of crime, and the effect size was substantial (odds ratio = 3.12).°
Residents exposed to a crackdown strategy had more than three times the
odds of developing fear of crime compared to people not exposed to a
crackdown. The researchers speculated that the greatly heightened police
presence and visibility created by the enforcement crackdowns may have
increased residents’ sense that their neighborhoods were not safe. However,
a later block randomized experiment by Weisburd and colleagues (2011)
looked at typical broken windows practices for disorder reduction applied
to hot spots policing in three medium-sized California cities. They found
no statistically significant effects across a broad range of community indica-
tors, including fear of crime, perceived police legitimacy, collective efficacy,
and perceptions of crime. Higher levels of perceived physical disorder,
which were marginally statistically significant, were found in hot spot
treatment areas compared to control areas, but these perceptions had not
manifested themselves in more fearful or unhappy residents. So overall, the
results appeared not to confirm concerns some have expressed about poten-
tially negative consequences of hot spots policing on community outcomes
(Kochel, 2011; Rosenbaum, 2006).

Weighing the differences between these two studies of the impact of
place-based use of broken windows tactics is important for drawing con-
clusions. The intervention in Jersey City was not designed to undertake
a full broken windows strategy; rather, its tactics included an intensive
crackdown on drugs, prostitution, and social/physical disorder and the
removal of violent offenders, tactics shared with the broken windows
strategy. Evaluators of hot spots policing in the three California cities ex-
amined a program specifically designed as a broken windows strategy but
incorporating more measured police interventions than sometimes used in
that strategy (e.g., warnings and explanations for first offenders, citations
and arrests for repeat offenders). The Jersey City intervention took place
in high-crime, high-violence neighborhoods; the California city interven-
tion took place in three smaller cities with lower levels of serious crime
and disorder. And the researchers noted that both the duration/dosage of
the treatment and the short-term measurement of outcomes may have been
inadequate to engender and measure a range of community effects.

Using an RCT, Weisburd, Morris, and Ready (2008) reported the ef-
fects of a different place-based intervention: a community policing/problem-
solving combination that targeted risk and protective delinquency factors.

6See Lipsey and Wilson (2001) and Wilson (n.d.) for guidelines on interpreting odds ratio
effect sizes. Guidelines based on Cohen’s “Rules-of-Thumb” thresholds are small (1.50),
medium (2.50), and large (4.30). They note that these guidelines do not consider the interven-
tion’s context. For example, a small effect could be impressive if it requires few resources or
other costs. Smaller effects could also be interpreted as substantial where the problem at issue
is severe or impervious to change.
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The principal policing tactic was increasing positive contact between police
and the juveniles living in selected block groups. Notably, this intervention
used a much larger geographic unit (a census block) than would qualify as
a microgeographic space (e.g., an address, street segment, or small cluster
of street segments). The study found no appreciable, statistically significant
difference between treatment and control groups in the students’ percep-
tions of police legitimacy (a composite of ratings of police respectfulness,
trust, fairness, and honesty).

Another study examined the effects of hot spots policing in Philadelphia
under three experimental conditions: foot patrol, person-focused policing
(repeat offenders), and problem-oriented policing (Ratcliffe et al., 2015).”
Control hot spots maintained the usual random patrol between calls for
service. (Only the person-focused condition yielded statistically significant
crime reductions compared to the control condition.) Survey data of com-
munity outcomes were analyzed using a quasi-experimental design. None of
the three experimental interventions showed statistically significant effects
across seven community outcome indicators: perception of violent crime,
satisfaction with police services, perceptions of property crime, perceptions
of physical disorder, perceptions of social disorder, perceptions of safety,
and perceptions of procedural justice. The mailed citizen survey had a low
(9%) response rate that could be attributed in part to underestimates of
unoccupied addresses; area weighting of census data was used to adjust
for over- and under-representation of different demographic groups in the
sample (Ratcliffe et al., 2015, p. 402).% This study is noteworthy in part
because the city studied had higher treatment duration levels than other
studies and took place in a higher-crime urban area.

The most recent of this group of studies was an RCT reported by
Kochel and Weisburd (2017). This study assessed the effects of hot spots
policing on police legitimacy and collective efficacy in St. Louis County,
Missouri. Two types of hot spots interventions were evaluated—doubling
time spent in hot spots (directed patrol) and problem solving in hot spots—
with both treatment conditions compared to standard police practice. A
diverse array of community outcomes was measured in three waves of
resident surveys, the last wave occurring 9 months after treatment ended.
Outcomes included assessment of police competence and satisfaction with

7This is a truly hybrid approach that implemented a place-based strategy with tactics typical
of both person-focused and community-based strategies.

8Research indicates that nonresponse by itself is a weak, and sometimes even negative, pre-
dictor of nonresponse bias. (See Pickett, 2017, for a recent overview of this literature as it per-
tains to criminal justice research.) The comparison of survey respondents to 2010 census data
showed that White and older female respondents, as well as those with more education, were
a little overrepresented, compared to their presence in the general population. The researchers
concluded that the sample of respondents closely approximated that of the actual population.
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police, police legitimacy, procedural justice and trust, perceptions of police
misconduct, feelings of personal safety, cooperation with police, and col-
lective efficacy.

Community impacts were diverse. Directed patrol and problem solv-
ing did not affect perceptions of police competence or resident satisfaction
with police. There were initial declines in perceived legitimacy for directed
patrol and problem solving, but by 9 months there were no differences
(there were statistically significant increases in perceived legitimacy between
the 6th and 9th month). Directed patrol dampened increases in proce-
dural justice/trust from wave 1 to 2, but the effect evaporated by the last
wave. Directed patrol did not generate resident concerns about aggressive
policing. Residents in problem-solving areas experienced negative results
regarding feelings of personal safety, but these dissipated over time. Both
directed patrol and problem solving generated long-term improvements in
residents’ willingness to cooperate, and there were long-term benefits for
collective efficacy delivered by directed patrol.

Overall, then, this study showed no “long-term” (9 month) effects for
most community indicators and improvements in a couple of them (coop-
eration with the police and collective efficacy). Given that the analysis also
showed crime reduction for both treatment groups, one might interpret
these results as encouraging; there appear to be no tradeoffs in the longer
term. But an important lesson taken from this study is that place-based
directed patrol and problem solving did generate some initial community
negativity on some indicators, but over a relatively short time these effects
were either nullified or reversed. This temporal effect reinforces the no-
tion that outcomes are dynamic and that it matters how far out from the
intervention they are measured. This RCT measured those dynamics over
the course of a relatively short time period. It would be useful to know
temporal patterns over a time period of several years.

These studies of place-based strategies have centered on interventions
in hot spots, but the diversity of police tactics employed is remarkable: gun
detection patrols, broken windows enforcement, focusing on repeat offend-
ers, directed patrol, and problem-oriented policing. Despite this diversity,
there has been relatively little variation in findings about the community
consequences of the interventions: for the most part, researchers do not find
statistically significant effects. One evaluation of a Jersey City crackdown
did yield a fairly substantial increase in fear of crime, one that was not rep-
licated in a later RCT in three small California departments, an intervention
that may not have been as intense in the sorts of enforcement activities that
are visible to the public. Statistically significant beneficial effects were also
relatively rare: a Kansas City, Missouri, gun detection patrol project and a
problem-oriented hot spots approach in Lowell, Massachusetts, both regis-
tered some statistically significant reductions in fear of crime or perceptions
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of disorder. And directed patrol and problem solving in St. Louis County,
Missouri, yielded statistically significant improvements in collective efficacy
and cooperation with police (though no statistically significant outcomes
across the many other community impacts measured). Tellingly, none of the
five tests of outcomes that could be classified as citizen satisfaction with the
police or perceived police legitimacy yielded statistically significant effects.

The committee concluded that the extant research suggests that a
place-based policing strategy rarely leads to negative community outcomes
among those measured. Caution is warranted, however. First, the available
evaluations concentrate on relatively short-term effects, leaving unexamined
the possibility of multiyear accretions of community effects. For example,
it may take much longer for the informal community networks of a geo-
graphic area to embed a cumulative and incrementally created positive or
negative perspective that could exert a powerful indirect influence over
how residents evaluate their recent experiences with the police (Gau and
Brunson, 2010; Rosenbaum et al., 2005; Weitzer and Tuch, 2002). Also un-
examined are several important forms of community reaction going beyond
attitudes toward the police, such as legal cynicism (Desmond and Valdez,
2013) and crime reporting (Desmond, Papachristos, and Kirk, 2016). Also,
possible jurisdictionwide effects are rarely examined.

One concern about the rarity of observed negative community out-
comes from place-based proactive strategies is that they could be concen-
trated in places where the police-community climate is already so negative
at the outset that the strategies have little margin to make matters worse
(i.e., to have a backfire effect). The committee was able to review the pre-
treatment outcome levels for four of the six studies showing null effects.
In all of these studies, the pre-treatment outcome levels fell in the middle
to positive side of the outcome scales, allaying concerns that in these com-
munities the state of police-community affairs was so bad they could not
be made worse by a place-based proactive strategy.

The committee notes that the evaluations report little about what po-
lice officers in these programs actually did. There is a general absence of a
detailed, systematic monitoring of the interventions that are most likely to
affect community reactions, especially those pertaining to citizen satisfac-
tion and perceived police legitimacy. For example, most evaluations only
describe the training protocol and report the amount of time spent in the
hot spot or a count of incidents handled. But citizens likely react to more
than mere police presence. They care about the risk of being stopped,
questioned, and searched, and they care how those activities are executed.
If community impacts are a concern, then evaluators need to include as-
sessments of what police organizations did to control police discretion, to
limit abuses, and to promote quality service. In effect, the street-level police
practices generated by place-based programs (stage 2 in the logic model
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depicted in Figure 5-1) are black-boxed (i.e., not examined in the research
as reported) so that the study report fails to provide readers with a good
grasp of the character of the intervention as the community experienced it.

The logic models proposed for how place-based proactive practices
are expected to affect community outcomes are diverse, which compli-
cates interpretation of the pattern of results across studies. Some research
seems animated primarily by concerns about the collateral damage that
place-based strategies could produce by more effectively concentrating law
enforcement efforts in a small geographic space than other approaches,
such as the reactive “standard model” of patrol, which shows a weaker
link between police resource deployment and where crime and disorder are
distributed (Weisburd et al., 2011). The collateral damage approach simply
examines whether the public is troubled by the place-based intervention,
regardless of the possible causal linkages among different outcomes, such
as those displayed in Figure 5-1.

Other research begins with hypotheses of more positive community
outcomes, and some of this research does explore causal linkages across
various community outcomes. A brief exposition of this rationale is given
in Kochel and Weisburd (2017). Place-based directed patrol and problem
solving are expected to increase police visibility, increase police-public in-
teractions, increase both negative and positive experiences with police, and
increase particular kinds of police activities (more enforcement for directed
patrol and more efforts to change routine activities in places targeted for
problem solving). The first three of these first-order effects (visibility, police-
public interaction, and positive/negative interactions) are not reflected in
the logic model displayed in Figure 5-1; they fall between stages 2 and 3
of that model and might be termed “direct experiences of policing.” They
in turn are expected to affect public perceptions about police service and
conduct (community evaluations), which in turn affect third-order effects
of perceived police legitimacy, perceptions of safety, and collective efficacy.
The enforcement and problem-solving first-order effects are expected to
affect public perceptions about police service and conduct indirectly by the
intermediating effects on crime at places of concern. Unfortunately, Kochel
and Weisburd (2017) presented all community outcomes as direct effects
and did not offer estimations of the strength of intervening process path-
ways. While this is consistent with the experimental design of their project,
estimations of these pathway effects would promote a better understanding
of assumptions about place-based effects. However, it is easily conceivable
that a reordering of effects could be justified, which is of particular concern
for non-experimental studies. For example, engaging in acts of collective
efficacy could easily be viewed as a cause of reduced crime levels (Sampson,
2002), as well as a downstream consequence.

A clearer exposition of the causal process by which place-based in-
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terventions affect community outcomes—and a focused empirical testing
of that process—would be especially helpful in trying to explain why the
evaluations of place-based strategies have shown few community effects
of any sort. A model for such an exposition is given by Weisburd and
colleagues (2015), who develop and evaluate the mechanisms by which
broken windows policing is presumed to reduce crime. The authors outline
an underlying causal sequence tracing effects from police reducing social
and physical disorder to reduction of residents’ fear of crime to increases
in community social control to crime reduction. They offer a narrative re-
view and meta-analysis to assess what empirical research shows about this
process. They note significant variation in the impact of broken windows
policing tactics (some place based and some not) on fear of crime. Of six
experimental/quasi-experimental studies, three found no change, two found
a significant reduction, and one showed a backfire effect. Only one tested
for impact on informal social control, finding no effect. A meta-analysis
reinforced the sense that fear reduction and collective efficacy were not
attributable to the broken windows tactics, yet the authors cautioned that
there were various limitations in the research: for example, the confounding
of a broken windows strategy with many other proactive strategies, the fail-
ure to measure and model informal social control, and the specification of
a theoretically reasonable follow-up time period to assess program impacts
(vears longer than most available studies).

Summary. There is only a small, emerging body of research evaluating the
impact of place-based strategies on community attitudes, including both
quasi-experimental and experimental studies. Place-based policing tactics
were often co-implemented and integrated with tactics typical of other ap-
proaches, such as problem solving, community based, and person focused,
making it difficult to know how much of an intervention’s effects were
due to its place-based character. The available research is also limited in
its focus on outcomes measured as attitudes toward police and on short-
term and less-than-jurisdictionwide effects. However, the consistency of
the findings of the available studies leads the committee to conclude that
place-based policing strategies rarely have negative impacts on short-term,
police-focused community outcomes; at the same time, such strategies
rarely improve community perceptions of the police or other community
outcome measures. Caution about the broad generalizability of this finding
is therefore warranted.

PROBLEM-SOLVING INTERVENTIONS

For this report’s purposes, problem-solving interventions have been de-
fined as strategies that try to identify causes of problems, select innovative
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solutions (backed by scientific evidence wherever possible), assess the effects
of the intervention, and adjust future interventions accordingly. The most
prevalent strategy for this approach is problem-oriented policing, but also
included is third party policing.” Our analysis focuses on 18 reports that
offered some evidence on problem-solving strategies using experimental or
quasi-experimental designs (sample compiled mostly from the Evidence-
Based Policing Matrix [Lum, Koper, and Telep, 2011]'° and from Gill et al.
[2014])."! These reports have generated 26 independent tests that assess one
or more indicators of community reactions to a problem-solving strategy.
The method for problem solving among the projects studied has been
remarkably similar, while the nature of particular problems targeted has
been diverse. Most projects designated one or more geographic areas (neigh-
borhoods, beats, precincts, public housing area, microplaces) and leave it
to the assigned police and residents of the areas to identify the problem to
solve, drawing on some version of the scanning, analysis, response, and as-
sessment (SARA) process. The range of problems targeted for intervention
has been wide, although addressing neighborhood social and physical dis-
order in its various manifestations has been a popular choice. A few studies
were launched with a much narrower mandate, such as targeting juveniles
with a high risk for delinquency (Weisburd, Morris, and Ready, 2008),
architectural design to reduce crime (Armitage and Monchuk, 2011), drug
crime in public housing (Giacomazzi, McGarrell, and Thurman, 1998), or
juvenile crime in a park (Baker and Wolfer, 2003). We do not know how
representative our sample is of the population of problems that are targeted
by problem-solving practices in American police agencies in general.
Evaluations of the community reactions to problem solving have con-
centrated on four types of outcome measures: perceived disorder or quality
of life of the respondent, fear of crime or perception of crime risk, satis-
faction with the police, and the perceived legitimacy of the police. Simply
looking at the statistical significance of study results, respondent satisfac-
tion is the only indicator that shows a positive impact with strong consis-

To a lesser extent, proactive partnerships with other organizations (such as code or liquor
enforcement agencies, schools, probation, and private businesses) may also be considered as
a problem-solving intervention.

10The Evidence-Based Policing Matrix focuses on interventions that are “primarily” police
interventions; scored a 3 or higher on the Scientific Methods Scale (Sherman et al., 2002) and
included at least a well-matched comparison group, multivariate controls, or rigorous time
series analysis.

11 Armitage and Monchuk (2011); Baker and Wolfer (2003); Bond and Gow (1995); Braga
and Bond (2009); Breen (1997); Collins et al. (1999); Giacomazzi, McGarrell, and Thurman
(1998); Graziano, Rosenbaum, and Schuck (2014); Jesilow et al. (1998); Kochel and Weisburd
(2017); Pate et al. (1986); Segrave and Collins (2005); Chicago Community Policing Evalu-
ation Consortium (1995); Skogan and Hartnett (1997); Tuffin, Morris, and Poole (2006);
Ratcliffe et al. (2015); Weisburd, Morris, and Ready (2008); Wycoff and Skogan (1993).
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tency across evaluations (14 significantly positive, 4 no significant effect).
Virtually all of the others show mixed results with respect to direction of
statistically significant effect or any significant effect: perceived disorder/
quality of life (7 significantly positive, 1 significant backfire,'> and 5 no
significant effect), fear of crime (6 positive, 9 no significant effect), and
legitimacy (6 significantly positive, 6 no significant effect). Notably only 1
of the 26 evaluations produced a statistically significant backfire effect, and
that was only for a single community outcome. The size of intervention ef-
fects in these studies tends to be modest or moderate. For example, Skogan
and Hartnett (1997, p. 210) matched comparison-group evaluation of five
Chicago police districts employing problem-oriented policing in a commu-
nity-based policing framework yielded an assessment of mostly consistent
positive effects that were “not overly dramatic” on citizen satisfaction (a
combined index of police responsiveness, demeanor, and effectiveness in
dealing with crime).!? Similarly, small-to-moderate effect sizes were re-
corded for reductions of citizen perceptions of gun/drug problems in these
districts (Gill et al., 2014, p. 415).'* A comparable pattern emerged in the
six-site matched comparison-group evaluation of “reassurance” policing in
the United Kingdom, an intervention that also embedded problem-oriented
policing in a community-based approach (Tuffin, Morris, and Poole, 2006;
Gill et al., 2014, pp. 416-417).

Only a handful of the evaluations relied on randomized experimental
designs. Two (Kochel and Weisburd, 2017; Weisburd, Morris, and Ready,
2008) showed no significant effects on the four indicators commonly studied
in quasi-experimental evaluations: perceived disorder, fear of crime, citizen
satisfaction, and perceived police legitimacy. One evaluation (Graziano,
Rosenbaum, and Schuck, 2014) showed significant positive effects on citizen
satisfaction and on police legitimacy with the community as perceived by
officers.

One RCT (Braga and Bond, 2009) of a problem-oriented practice,
embedded in a place-based policing strategy, showed consistent pretest-
posttest improvements across a range of community outcomes (see detailed
discussion of this study above, in the section on place-based interventions).
However, statistically significant positive effects were observed only on
perceived social and physical disorder and on frequency of contact with

12This was a comparison of a single treatment in a single neighborhood and control area in
a small Connecticut city, which generated a large, significant backfire finding, a distinct outlier
in a body of studies that showed much smaller effects. Given the small number of observations
in this study, this finding should be interpreted with caution.

13The odds ratios calculated for these interventions were in the small to very-small range
(Gill et al., 2014, p. 416).

14 All of the five sites recorded odds ratios in the “small” range (below 2.5). See Lipsey and
Wilson (2001) on interpreting effect sizes.
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police; no statistically significant changes were found in perceptions of
policing styles and strategies, demeanor toward citizens, police willingness
to collaborate with the public on crime and disorder control, and fear of
crime. Effect sizes fell in the small range (odds ratios below 2.5), except for
the number of contacts with police, which showed a large effect (odds ratio
well above 4.3). This study was especially noteworthy for its employment
of surveys of “key community residents” who were in a good position to
know and shape what was going on in the studied hot spot in which they
resided or worked (e.g., an apartment complex manager).’

One RCT found an increase in residents’ sense of efficacy in problem
solving (Graziano, Rosenbaum, and Schuck, 2014), and the other found
a positive trend in collective efficacy over time, but it was not statistically
distinguishable from the control condition (Kochel and Weisburd, 2017).
Finally, only one RCT assessed the impact of problem-solving efforts on
the community’s inclination to cooperate with police, finding a small, but
statistically significant increase over the course of 9 months (Kochel and
Weisburd, 2017, p. 162).1¢ Perhaps the most extensive exploration of
problem solving’s effects on collective efficacy and other forms of citizen
self-help and supportive behavior toward police is the evaluation of reassur-
ance policing in the United Kingdom, a program that incorporated problem
solving as a key element of a community-based policing approach in six
jurisdictions (Tuffin, Morris, and Poole, 2006). This matched comparison-
group evaluation found little evidence to support an effect for this program
on these indicators.!”

It is worth considering why community satisfaction should emerge as
a fairly reliable consequence of practices typical of a problem-solving ap-
proach but not other outcomes such as perceived disorder, fear of crime, or
perceived police legitimacy. One possibility is that problem solving may be
perceived to reduce crime sufficiently to satisfy community members with
the police effort but still insufficient to reduce fear of crime and perceptions
of disorder. Another possibility is that the effect is due not so much to the
problem-solving aspect (especially the problem analysis and customizing of
the solution to the problem diagnosis) of the intervention as it is to the com-
munity outreach aspect that so often is also a feature of this policing ap-
proach (see the community-oriented policing section of the next chapter).!®
Nearly all of the interventions evaluated for the problem-solving approach

15The number of cases in treatment and control groups was small (26 each), but the evalu-
ators argued that the careful selection of this small sample of informants increased the power
of the statistical analysis to detect effects.

16 Qver the “long-term” (9-month) period, problem solving showed a 6 percent increase in
residents’ willingness to cooperate, compared to a 2 percent decline for “standard practice.”

17See the “Impacts on Community Behavior” section of Chapter 6 for details.

18See Kochel and Weisburd (2017, pp. 165-166) for an exposition of this argument.
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in this chapter included one or more elements of community-oriented
policing (heightened police—community engagement). It is possible that
variation in the execution of the community engagement element of these
interventions accounts for the pattern of variation in citizen satisfaction.
One might anticipate that the more substantial the community engagement
in the problem-solving process, the more likely that police effort and perfor-
mance will concentrate on community priorities, the better “advertised” the
results, and the more positive the community spin on those results among
community members when they (or some community representatives) had
a hand in the process. This was in fact a key feature of the focused deter-
rence (“pulling levers”) strategy first introduced in Boston as part of a
problem-solving tactic (applied within a person-focused policing approach)
to deal with gang violence in the 1990s (Braga, 2001; Kennedy, 1997). Yet
researchers have also observed that the norm for community engagement in
problem solving tends to be the identification of problems and the assess-
ment of outcomes, not the analysis of those problems or “coproductive”
involvement with the community in the intervention strategy itself (Braga
and Bond, 2009). Nonetheless, it is possible that community satisfaction
from problem-solving experiences is due not to technical success in reducing
problems but to the public’s observation of and even limited participation
in the process itself, afforded by activities that incorporate tactics from
community-oriented policing. In the research to date, these two possible
mechanisms are confounded and cannot be isolated for analysis.
Regardless of the resolution of the role of community-oriented policing
practices in problem solving’s apparent capacity to satisfy the public, one
might still wonder why the other community impact measures did not reflect
a similar positive effect with much consistency. The possibilities are numer-
ous. The most straightforward explanation is the absence of evaluations that
assess problem-solving interventions that have the reduction of community
alienation as the targeted problem, instead of reduction of crime or disorder.
In this regard, the true capacity of focusing the SARA process of problem-
oriented policing to improve most community outcomes remains untested.
Another explanation is that some effects take longer than others and
that they depend on demonstrating the success of certain indicators in a
causal chain. Given that the vast majority of these studies relied upon evalu-
ations of effects within a year or two after the intervention’s onset, there
may simply have been insufficient time to register effects. One underlying
logic model that fits the observed pattern is that community satisfaction
with the police is a necessary precursor to community cooperation with
successful problem-solving interventions, which will later yield reductions
in the targeted problems, and those in turn will reduce fear, increase per-
ceptions of disorder, and enhance perceived legitimacy (Gill et al., 2014).
This logic model may be contrasted with one that presupposes that the
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community’s judgments of the police are driven by their perceptions of the
police’s success in problem solving, which Skogan (2009) termed an “ac-
countability” model and which is consistent with the sequence displayed in
Figure 5-1. A third possibility—and the one the committee considers most
likely—is that both causal processes are at work simultaneously.

Testing the process of community outcomes to establish causation
would require long-term, multiyear studies with extensive longitudinal mea-
surement of community members’ perceptions, attitudes, and behaviors. An
example of short-term longitudinal measurement is given in a three-wave
RCT evaluation of a St. Louis County, Missouri, project that included a
problem-solving component among the interventions compared (Kochel
and Weisburd, 2017; see also the description earlier in the “Place-Based
Interventions” section of this chapter). This evaluation used a large assort-
ment of community and crime/disorder outcome indicators. Extending the
longitudinal impact analysis across waves of much longer duration than
3 months would allow an empirical assessment of the possible underlying
causal processes.

Variation in effects across evaluations of problem solving may also
reflect variations in the fidelity or intensity of the problem-solving compo-
nent of the intervention. The challenges of problem-solving implementa-
tion are widely acknowledged by researchers and police leaders (Braga
and Weisburd, 2006; Braga, 2010; Weisburd et al., 2010) but are typically
discussed in the context of evaluating crime and disorder outcomes, not
community outcomes. Achieving insufficient rigor in the SARA process is
frequently mentioned as a limitation, which yields at best shallow prob-
lem solving (i.e., weak problem analysis and constrained or uncreative
responses) (Braga, 2010; Braga and Bond, 2009; Braga and Weisburd,
2006). Perhaps shallow problem solving should not be a great surprise
when considering the typical low intensity of the organizational efforts
to enable and promote these activities. For example, training in problem-
solving techniques typically lasts only a few days.

Most studies do not report implementation with enough detail to make
comparisons across studies. One that does go into considerable depth sug-
gests the complexity of measuring problem-solving implementation, which
could involve the following aspects of the program: problem identification,
development and implementation of solutions, community organization
involvement, involvement of other government and private organizations,
and police involvement (Skogan and Hartnett, 1997, pp.184-193). As we
note in the community-based policing discussion in Chapter 6, the onsite
evaluators gave the Chicago Police Department’s problem solving a grade of
C, illustrating how difficult it can be to align all of the strategy’s elements
on a citywide scale (Skogan and Steiner, 2004, pp. viii—x). Another onsite
process analysis of the National Reassurance project in the United Kingdom
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went a step further and found a correlation across six sites between the
extent of problem-solving implementation (community involvement, speci-
fication and delineation of the problem’s nature) and one of the community
outcomes: public perceptions of juvenile-caused nuisances (Tuffin, Morris,
and Poole, 2006, pp. 80-82). It would be especially helpful for comparing
the effects of problem-solving efforts to develop a comprehensive rating
system for determining the extent of implementation, notwithstanding the
challenges of rating so diverse a set of interventions (Eck, 2006).

While accounting for the implementation of interventions in a “me-
diation” analysis is an important consideration in evaluating the technical
crime-control efficacy of a problem-solving approach (Braga, 2010, p. 176),
there is a second aspect that is probably far more relevant to assessing
community reactions. This aspect concerns the tactics and strategies actu-
ally employed (Braga and Bond, 2009; Braga, Hureau, and Papachristos,
2014). There is a world of difference in how a group of juveniles and their
family/friends will likely react to stop, question, and frisk (SQF) compared
to midnight basketball. Hence, researchers’ capacity to predict community
outcomes will be heightened to the extent that evaluators take into account
differences in the tactics selected for an intervention and differences in the
efforts by the police to achieve community acceptance of those tactics. No
such analysis is currently available for community effects evaluations.

Evaluations of problem solving are concentrated in large urban commu-
nities. About two-thirds are in American communities, and the remainder
are in the United Kingdom or Australia. Chicago, the third most populous
American city, accounts for 23 percent of the evaluations, although 27 per-
cent of the evaluations were conducted in communities of under 115,000
population. No clear differences in community reactions to problem solving
have been reported across these geographic and demographic ranges.

Summary. The available evidence on the short-term community outcomes
of interventions using a problem-solving approach shows an intriguing and
somewhat encouraging pattern. (There is little evidence available on the
long-term impacts of problem-solving strategies on community outcomes
or on jurisdictionwide impacts.) Most of the quasi-experimental or ex-
perimental evaluations of community satisfaction register small or moder-
ate, positive short-term effects, while other community outcome measures
show at best mixed findings. There is no obvious single factor to account
for this variation. The virtual absence of backfire effects should reassure
practitioners that problem-solving tactics have not obviously undermined
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police-community relations.'” The principal challenge here is knowing what
to do with these findings, since there are a number of possible explanations,
one of them being that positive community effects derive primarily from
the processes of community engagement, which are virtually always a part
of the interventions that have been evaluated, and not from the reduction
of the targeted problems.

PERSON-FOCUSED INTERVENTIONS

Person-focused strategies attempt to capitalize on the strong concentra-
tion of crime among a small portion of the criminal population. Two types
of community outcomes seem relevant to person-focused interventions
(Shaw, 1995, p. 708). First, there is interest in how the targeted offenders
or offender groups (e.g., gang members in a focused deterrence interven-
tion) react to this strategy, not only in terms of the degree to which they are
ultimately deterred from crime but also in how they evaluate their experi-
ence with the police and its consequences, especially the procedural justice—
perceived police legitimacy linkage. These are involuntary “clients” of the
police. Knowledge of their reactions would help researchers establish the
extent to which alternative mechanisms to deterrence, such as procedural
justice, play a role in mitigating negative outcomes and promoting positive
ones. Second, there is interest in the effects on the broader community in
which any person-focused intervention is implemented. Here the interest is
in the community as “citizenry” with a stake in how their society is policed,
with “community” usually defined operationally as the residents of a study
area. A focused deterrence strategy in particular attempts to secure broad
community support for the interventions, involve members of the commu-
nity in the intervention, and thereby secure acceptance of the fairness and
ultimate perceived legitimacy of a process that includes a highly targeted
punishment element. How does the broader community feel about the
focused deterrence process? How have their feelings about the police been
affected? What were their views about the quality of life in the community
as a consequence of the focused deterrence intervention?

Evaluations need to be conducted from the perspectives of both the
offenders being targeted and the larger community. It is important to dis-
tinguish them because the experiences and perspectives of the two groups
may be strikingly different (Braga, Hureau, and Papachristos, 2014). One
would expect that if the person-focused program is successful in concen-
trating police enforcement interventions on a particular targeted group,

19This must be qualified by the notation that evaluations of problem solving have virtually
ignored certain collateral effects measures, such as physical and mental health, employment,
and legal cynicism. See the “Collateral Consequences” section of this chapter below.
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then the people experiencing that intervention first-hand will show greater
negativity about the police than those toward whom the police enforcement
practices are not concentrated. On the other hand, the general (e.g., resi-
dential) population in areas experiencing person-focused policing, who are
the presumed primary beneficiaries of that program, may be more inclined
to evaluate the results positively—if they are aware of the intervention.

Unfortunately, empirical research on person-focused interventions has
concentrated heavily on crime control outcomes and has largely left com-
munity outcomes unexamined. The absence of experimental evaluations of
community outcomes of person-focused strategies is also noteworthy. And
notably, the available empirical research looks at SQF, traffic stops, and
repeat offender practices, but the committee could locate no research assess-
ing the impact of the focused deterrence strategy on community outcomes.

Several studies relying on correlational analysis of cross-sectional data
and qualitative field observation show, with consistency, the expected nega-
tive correlation formed by citizens who experience SQF and aggressive traf-
fic enforcement. The Police-Public Contact Survey of 2011 provides broad
insights into the scope of police actions nationwide and their relationship to
perceptions of citizens who experience those actions (Langton and Durose,
2013, p. 3). Less than 1 percent of 241 million U.S. residents ages 16 and
older reported experiencing a street stop (not in a moving motor vehicle) as
their most recent contact with police in 2011. Ten percent of 212 million
drivers ages 16 and older reported being stopped while operating a motor
vehicle during that period as their most recent contact with police. Twenty-
nine percent of respondents subjected to street stops felt that police had not
behaved properly, while 12 percent of stopped drivers made that assessment
of their experience. Thus, although large majorities of those stopped did
not find police actions improper, substantial numbers of citizens across the
nation had formed negative judgments about the propriety of police ac-
tions. Only 3.5 percent of drivers stopped by police received a personal or
vehicular search, but 39 percent of those searched felt that police had not
behaved properly, while only 11 percent of those stopped but not searched
felt that way (Langton and Durose, 2013, p. 9). The survey found that the
likelihood of Black drivers being stopped was significantly higher than for
Whites and Hispanics and that there were no statistically significant differ-
ences by race/Hispanic origin for street stops. Other studies have offered
more in-depth analyses of high-risk populations defined by race, gender,
and age.

A study of 45 young Black males (13-19 years old) living in disad-
vantaged St. Louis, Missouri, neighborhoods used a survey and in-depth
interviews to learn their impressions and reactions to the policing they and
others received in their neighborhoods (Gau and Brunson, 2010). Nearly
8 in 10 respondents had been stopped at least once during their lifetime,
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the average number of stops being nearly 16. This study and other analy-
ses of the same data (Brunson, 2007) paint a picture of Black youths who
perceived police order-maintenance practices in their predominantly Black
neighborhoods as frequently experiencing police stops as harassment (about
8 in 10) and knowing someone who was harassed or mistreated (about 9
in 10), the most common complaints being harsh, illegal, and disrespectful
police treatment (Brunson, 2007, pp. 78-95). Two-thirds of respondents
indicated that police were not easy to talk to, and a frequent theme was
that the police gave their neighborhoods low-quality service (slow response
times and ineffective crime prevention and case solving). While acknowl-
edging the need for police to deal with crime and disorder, respondents felt
that officers were too narrowly focused on drugs and gangs, with insuf-
ficient attention to other problems, especially the needs of crime victims.

Two types of perceived police misconduct strongly shaped respondents’
negative views toward police: being stopped with insufficient evidence
and police violence or threat of violence in excess of what circumstances
required (experienced directly and vicariously through second-hand ac-
counts of family, friends, and neighbors). For both types, respondents
were turned off by the failure of police to conform their practices to the
requirements of law. And in the first type of misconduct, respondents were
especially frustrated by the irrelevance of their own adherence to the law
to inoculate them from unwarranted police attention. Finally, an especially
disliked practice was when officers who were frustrated by failing to find
evidence to support an arrest drove the respondents to a hostile or unfa-
miliar neighborhood and released them to get home on their own, knowing
that this put the youths’ safety at great risk. Many respondents attributed
the concentration of these policing practices in their neighborhood to their
being predominantly Black and disadvantaged.

A large, cross-sectional survey of young persons in New York City
found similarly negative associations of respondents’ perceptions of SQF
experiences. Tyler, Fagan, and Geller (2014) found a strong inverse cor-
relation between the number of stops experienced or observed by young
people in New York City and the legitimacy they accord the police.?’ In
their analysis it is neither the frequency nor amount of intrusiveness of
the stops that strongly affects these feelings but rather the lawfulness and
fairness they perceived to have occurred during those stops, similar to the
outrage expressed by adolescent Blacks in distressed St. Louis, Missouri,
neighborhoods. Though this pattern suggests there might be a “right” way
to conduct stops that minimizes the risk of negatively affecting perceived

20See Fratello et al. (2013) for a description of similar findings from a randomly drawn street
sample of 474 young people (ages 18-235) at risk for SQF experiences in several hot spots of
SQF policing in New York City in 2011.
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legitimacy, the researchers also found that repeated-stop experiences of
the same person were associated with declines in perceived legitimacy over
time, irrespective of how people were treated. In New York City during the
time of this study, the overwhelming majority of stops were of young people
who were not engaged in criminal activity at the time they were stopped.
Hence, it is easy to see how a person repeatedly stopped while innocent
would over time come to view the police as acting unfairly and inefficiently.

A qualitative study of involuntary encounters with the police in the
Kansas City, Missouri, metropolitan area focused on traffic stops and found
different results depending upon the reason for the stop—as perceived by
the driver (Epp, Maynard-Moody, and Haider-Markel, 2014). Those per-
ceived as traffic safety stops (e.g., speeding, traffic light, driving under the
influence) were distinguished from investigatory stops (where the officer
was looking to acquire evidence of a more serious criminal offense). Mo-
torists inferred from the officer’s stated reason for the stop which sort of
situation they were encountering. Safety stops were inferred when officers
stated a safety offense; investigatory stops were inferred when the officer
gave a reason that was a minor violation (license plate light out, turning
too wide, driving too slow) or offered no reason at all.

Black motorists had a higher probability of being subject to presumed
investigatory stop than White drivers, whereas there was a general absence
of race effects for the presumed traffic safety stops. Black drivers and White
drivers indicated that they experienced similar levels of impolite demeanor
during traffic stops, but Black drivers were much more likely than Whites
to report impolite police behavior during investigatory stops, and they
were less likely to accept as legitimate the officer’s decision to pull them
over. The researchers noted that it was not only the difference in treatment
shown by the police during the stop that mattered here but also (as with
previously reviewed studies) the feeling that there was no justifiable reason
for the investigatory stop.

Some studies conducted in the United Kingdom point to the negative ef-
fect on ratings of the police when someone has experienced a police search
(see Miller and D’Souza, 2016, for a review). Searches in general (Miller,
Bland, and Quinton, 2000; Skogan, 1994), and pedestrian searches in par-
ticular (Clancy et al., 2001), are associated with lower levels of satisfaction
with and confidence in the police. While these studies do not measure the
effect of proactive policing as the product of a strategy, they offer a broader
empirical base to generalize beyond studies of policing in the United States.

The above studies point to a consistently pronounced negative associa-
tion of citizens’ experiences with SQF and traffic (investigatory) stops with
assessments of the police. However, because they are just correlational and
qualitative studies, they have limited capacity to support causal inferences
about the contribution of these person-focused practices to the views of
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those who experience them. For example, research suggests that evaluations
of the police in specific situations are strongly influenced by the broader
orientations that citizens bring to those encounters; in fact, much more so
than the influence of an individual encounter on the citizen’s general ori-
entation to the police (Brandl et al